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GRIFFENHAGEN  &     ASSOCIATES 

(Established  1911) 
Consultants  in  Public  Administration  and  Finance 


Boston  8 
November  10 ,  19^3 


The  Honorable, 

The  Chairman  and  the  Members 

of  the 
Finance  Commission  of  the  City  of  Boston 
2h   School  Street 
Boston  8,  Massachusetts 

Dear  Sirs: 

Presented  herewith  is  our  Report  No.  8  covering  re- 
quisitioning, contracting,  and  storeskeeping  in  the  Public  v/orks 
Department. 

Although,  as  we  linderstand  it,  a  separate  study  is 
being  made  by  others  of  purchasing  and  supply  problems  as  they 
apply  cross-departnentally  throughout  the  City  govermaent,  you 
will  no  doubt  be  r lad  to  have  our  suggestions  on  related  phases 
of  supply  management  within  ghe  Public  ^/orks  Department. 

One  of  the  reasons  we  went  rather  deeply  into  the"  de- 
partment's  supply  problems,  to  a  point  beyond  that  normally 
reached  in  a  study  not  encompassing  Cit^'-wide,  cross-departmental 
management  problems,  was  to  furnish  basic  information  on  supply 
operations  for  the  use  of  those  charged  with  the  separate  study 
of  City- wide  purchasing  and  supply  problems. 


/; 


Yours  faithfully, 

Grif^^^hagen  ^Associates 


U^^jf-S^f^^^I^^y 


SUI-IIIi'iRY  OF  FINDINGS 

The  department  of  public  v;orks  annually  purchases 
supplies,  materials,  and  equipment  and  enters  into  contracts  for 
services  in  an  amount  in  excess  of  ;i^6,000,000.   Over  l8  storerooms 
and  storage  yards  are  maintained  having  a  combined  area  of  more 
than  1^0,000  square  feet  and  containing  stocks  having  an  estimated 
total  value  of  over  $^00,000,  not  including  the  value  of  auto- 
motive equipment.  Salaries  totaling  over  $1^0,000  are  paid  annu- 
ally to  more  than  90  employes  for  their  v/ork  in  connection  with 
supply  and  contract  operations. 

On  an  overall  basis,  it  is  considered  that  the  procure- 
ment and  contract  operations  of  the  department  are  effective,  al- 
though there  are  many  instances  where  greater  efficiency  and  more 
economy  can  be  achieved. 

The  relatively  large  scope  of  operations  performed  by 
the  department  requires  considerable  decentralization,  generally 
coextensive  with  the  authorities,  duties,  and  responsibilities 
assigned  to  the  divisions  and  other  major  organization  units  in 
the  department,  Kov/ever,  in  connection  v;ith  decentralization,  it 
is  believed  that  concepts  of  autonomy  in  some  organization  units 
have  been  permitted  to  grov;,  over  a  period  of  years,  beyond  proper 
limits.   In  the  case  of  procurement  and  supply  functions  and  ac- 
tivities, these  concepts  of  autonomous  organizations  and  operations 
have  militated  against  the  establisliment  and  operation  of  generally 
accepted  principles  of  unification,  simplification,  and  standard- 
ization of  policies,  procedures,  and  forms.   Nevertheless,  a  study 
of  current  policies,  practices,  and  organization  units  of  the 
department  has  shown  that  tlie  current  administration  has  been  av/are 
of  at  least  some  of  the  needs  for  centralized  control  and  super- 
vision. Some  worthwhile  progress  has  been  achieved  in  this  direc- 
tion, notably  with  respect  to  the  central  garage,  budgetary  control, 
and  approval  of  procurement  action. 

One  of  the  most  evident  and  costly  results  of  the  in- 
dependence which  has  been  granted  to  operating  units  of  the  depart- 
ment is  the  lack  of  standardization  in  forms,  as  well  as  of  the 
policies  and  procedures  for  their  use,  preparation,  and  distribu- 
tion.  Precedents  for  standardization  have  been  established  in 
the  use,  throughout  the  department  and  City,  of  such  standard  forms 
as  requisitions  for  the  printing  and  supply  departments,  service 
orders,  and  departmental  receiving  notices.  So  far  as  it  could  be 
determined,  no  significant  difficulties  are  being  experienced  in 
tho  dopartmp.ntwidG  use  of  these  forms.   Their  use  provides  a  basis 
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for  extending  the  benefits  of  standardization  to  many  other  forms 
'  in  current  use  throughout  the  department  of  public  works. 

V/ith  respect  to  the  procurement  of  most  supplies, 
materials,  and  equipment,  the  department  of  public  works  is  de- 
pendent largely  upon  the  effectiveness  of  operations  in  the  print- 
ing and  supply  departments.   However,  the  department  of  public 
works  can  make  substantial  improvements  in  those  requisitioning 
policies  and  practices  which  are  v/holly  within  its  control  to 
formulate  and  put  into  effect. 

The  procurement  of  services  is  chiefly  the  responsibility 
of  the  department  of  public  works  and  it  is  believed  that  such 
procurement  activity  is  being  handled  in  a  reasonably  satisfactory 
manner.  However,  improvements  can  be  made  in  connection  with  the 
distribution  of  copies  of  service  orders,  the  selection  of  vendors, 
and  the  issuance  of  service  orders.  To  effect  some  of  these  im- 
provements it  may  be  necessary  to  change  provisions  of  existing 
laws  to  clarify  policies  governing  the  acceptance  of  bids  and  the 
authority  of  department  management  to  prescribe  standards. 

Similar  legal  considerations  are  involved  in  an  appraisal 
of  contracting  policies  and  procedures.  A  substantial  portion  of 
contract  services  involves  those  for  tiie  collection  and  disposal 
of  garbage  and  refuse.   In  awarding  such  contracts  the  City  has 
placed  the  greatest  emphasis  on  previous  experience  and  too  little 
attention  has  been  given  to  stimulating  competition.  The  date  of 
awarding  contracts  and  the  period  of  the  contracts  have  made  it 
difficult,  if  not  impossible,  for  any  except  existing  contractors 
to  offer  considered  bids. 

It  is  in  connection  with  storeskeeping  that  the  depart- 
ment can  and  should  make  the  most  significant  im.provements  in  the 
functions  and  activities  concerned  with  supply.   There  are  marked 
differences  in  the  quality  of  these  operations  among  divisions  and 
even  among  organization  units  within  divisions.   In  some  cases 
adequate  storage  facilities  are  available  or  can  be  provided  at 
relatively  low  cost.   In  other  cases,  the  storage  facilities  are 
antiquated  or  unsuitable  for  other  reasons.   The  providin[-:  of 
adequate  facilities  in  these  cases  may  entail  initial  outlays  of 
substantial  sums  in  order  to  make  it  possible  to  operate  the  supply 
services  efficiently  and  economically  in  the  future. 

It  is  evident  that  the  lack  of  trained  personnel  has 
contributed  to  the  low  standards  prevailing  at  some  storage  lo- 
cations.  Hov/ever,  there  are  reasonably  satisfactory  stores  oper- 
ations in  some  organization  units  v/here  reasonable  standards  of 
orderliness  have  been  put  into  effect  and  where  storage  facilities 
are  far  from  ideal. 
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SUiailRY  OF  RECOIil-iSNDATIQMS 

The  recommendations  expressed  or  implied  in  Report 
Number  8  on  public  works  department  requisitioning,  contracting, 
and  storeskeeping  are  as  follows: 

1.  Program  the  determination  of  requirements  and  their 
procurement  in  order  to  secure  better  distribution 
of  the  v/orkload  in  requisitioning,  purchasing,  and 
storing  the  commodities  involved,   (Sec;  ha^^a,) 

2.  Develop  a  system  for  the  periodic  review  of  all 
departmental  requisitions  for  the  purpose  of  deter- 
mining the  advisability  of  carrying  additional  com- 
modities in  stock.   (Sec.  ^a.) 

3.  Design  and  use  to  the  extent  practicable  a  standard 
departmental  requisition  form;   (Sec.  M-b.) 

h»     Develop  and  put  into  effect  to  the  extent  practicable 
standard  policies  and  procedures  governing  the  use, 
preparation,  and  distribution  of  a  standard  form  of 
departmental  requisition,   (Sec,  ^b.) 

5".  Develop  and  put  into  effect  to  the  extent  practicable 
uniform  policies  and  procedures  governing  the  pre- 
paration and  distribution  of  the  standard  purchase 
requisition  form,  Gen,  8,   (Sec,  ^-c) 

6.  Develop  and  put  into  effect  to  the  extent  practicable 
uniform  policies  and  procedures  governing  the  use 
and  preparation  of  the  standard  printing  and  station- 
ery requisition  forms,   (Sec.  ^d,) 

7.  Issue  printing  and  stationery  requisitions  in  pads 
and  discontinue  the  use  of  the  heavy  and  relatively 
expensive  bindings  and  covers.   (Sec,  ^-d.) 

8.  Adopt  a  plan  for  compiling,  maintaining,  and  using 
adequate  records  for  the  classification  of  commodities 
(Sec,  5a.) 

9«  Adopt  a  plan  and  system  for  estimating  requirements 
accurately  and  efficiently,   (Sec,  5a.) 
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10.  Take  aggressive  action  tov/ard  standardizing  supplies, 
materials,  and  equipment  used  by  all  or  most 
organization  units  of  the  department.   (Sec.  5b.) 

11.  Develop  a  uniform  system  v/hereby  receiving  agents 
report  single,  complete  deliveries  against  orders 
of  the  printing  and  supply  departments,  and  against 
service  orders,  by  using  the  receiving  copies  of 
those  orders.   (Sec.  5c.) 

12*   Develop  and  put  into  effect  to  the  extent  practicable 
uniform  policies  and  procedures  governing  the  pre- 
paration and  distribution  of  the  standard  form  of 
service  order.   (Sec.  5d.) 

13.  Design  a  standard  form  for  recording  telephone  bids 
and  prescribe  the  policies  and  procedures  for  the 
use  of  such  a  form  in  connection  v/ith  issuing  ser- 
vice orders.   (Sec.  5d.) 

1^.  Avoid  taking  bids  by  telephone  to  the  maximum  extent 
practicable.   (Sec.  5d.) 

15.  Have  a  study  made  to  determine  the  changes  needed 
in  existing  lav/s ,  rules,  and  regulations  governing 
the  placing  of  service  orders  and  the  awarding  of 
contracts  for  the  practical  improvement  of  procure- 
ment policies  and  procedures.   (Sec.  5d.) 

16.  Award  contracts  for  the  collection  of  garbage  and 
refuse  further  in  advance  of  the  date  on  which  per- 
formance is  to  begin  and  provide  that  the  term  of 
such  contracts  shall  be  longer  than  one  year  with 
annual  adjustments  based  on  changes  in  labor  rates 
and  other  costs.   (Sec.  5g.) 

17.  Design  and  use  a  standard  form  for  the  cancellation 
or  modification  of  service  orders  which  have  been 
issued  to  vendors.   (Sec,  5f.) 

18.  Define  more  clearly  the  policies  and  procedures  for, 
and  the  duties  and  responsibilities  of  personnel  in 
connection  with,  the  follow-up  of  orders  and  con- 
tracts.  (Sec.  5f.) 

19.  Develop  and  put  into  effect  uniform  policies  and 
procedures  to  the  extent  practicable  governing  the 
preparation,  distribution,  and  use  of  the  standard 
departmental  receiving  notice  form.  Gen.  8. 

(Sec,  6a.) 

20.  Adopt  and  use  specifications  v/ith  respect  to  com- 
modities and  services  to  the  extent  practicable 
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leading  to  greater  standardization,  for  insuring 
that  all  vendors  bid  on  the  same  basis  and  for  mak- 
ing adequate  tests  and  inspections,   (Sec.  6b.) 

21,  Develop  and  put  into  effect  standard  policies,  pro- 
cedures, and  forms  to  the  extent  practicable  for 
reporting  inspections  and  receipts  of  commodities 
and  services.   (Sec,  6b.) 

22,  Undertake  a  study  to  determine  the  advisability  of 
expanding  the  department's  testing  facilities  and 
personnel  in  order  to  reduce  the  cost  of  testing 
comincdities,   (Sec.  6b,) 

23,  Develop  and  put  into  effect  standard  policies  and 
procedures  to  the  extent  practicable  governing  the 
processing,  approval,  distribution,  and  routing  of 
vendors'  invoices  involving  cash  discounts*  (Sec.  7«) 

2^-4  Determine  the  availability  of  vendors'  cash  dis- 
counts in  advance  of  issuing  service  orders  and  ex- 
ecuting contracts  and  include  these  data  in  those 
procurement  documents  to  assist  in  the  proper  dis- 
position of  invoices  and  in  the  making  of  disburse- 
ments.  (Sec,  7.) 

25.  Design  and  use  standard  forms  to  the  extent  practic- 
able in  connection  with  transmittals  of  invoices, 
summaries,  and  requests  for  payment,   (Sec.  7«) 

26.  Modernize  the  methods  of  storing  commodities;  pro- 
vide additional  or  more  appropriate  storage  equip- 
ment, such  as  shelving,  bins,  and  racks;  and  enforce 
reasonable  standards  with  respect  to  orderly  ar- 
rangement, protection,  and  neatness  of  the  facili- 
ties and  commodities  involved,   (Sec,  8.) 

27.  Devise  and  install  an  adequate  program  for  systematic 
inspections  to  enforce  reasonable  standards  with 
respect  to  stores  maintenance.   (Sec,  8.) 

28.  Establish  and  maintain  an  adequate  stock  control 
system  and  inventory  records  for  tlie  various  store- 
rooms and  storage  yards;  and  provide  for  the  periodic 
audit  of  these  stores  and  records,   (Sec,  8.) 

29»  Establish  and  maintain  adequate  control  and  inventory 
records  of  all  fixed  and  movable  property  for  v/hich 
the  department  is  responsible,   (Sec,   8.) 

30,   Formulate  and  put  into  effect  more  uniform  policies 
and  procedures  for  the  proper  classification  and 
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identificaticn  of  all  fixed  property  and  equipment, 
periodic  inspections  for  adequate  maintenance  or 
repair,  and  annual  physical  inventories,   (Sec,  8.) 

31.  Revise  the  manual  covering  disbursement  policies, 
procedures,  and  ferns  to  be  used  by  all  departments; 
define  responsibilities  for  seeing  that  its  pro- 
visions are  observed;  and  prescribe  procedures  for 
keeping  the  manual,  amendments,  and  records  of 
distribution  up-to-date,   (Sec,  9») 

32,  Assign  responsibility  for  developing  a  standard 
practice  instruction  manual  with  respect  to  pro- 
curement, storeskeeping,  property  control,  and 
related  matters  for  the  purpose  of  unifying  policies, 
standardizing  procedures,  and  coRJolidating  forms 
within  the  department  of  public  works,   (Sec,  9«) 


PUBLIC   WORKS   DEPARTMENT 
REQUISITIONING,    CO^/TRACTING,    AND   STORESKEEPING 


1.      Introduction 

t  I  ■■.■■■■*M«       I  III      ■ 

The  commissioner  of  the  department  of  public  works  is  held 
responsible  and  accountable  for  supplies,  materials,  and  equipment 
purchased,  issued,  or  stored  by  the  department.   Likewise,  the  com- 
missioner has  the  authority  to  incur  obligations  in  behalf  of  the  City 
for  the  performance  of  services  to  the  department.   These  obligations 
are  evidenced  by  the  issuance  of  service  orders  and  by  the  award  and 
execution  of  contract  with  the  written  approval  of  the  mayor. 

The  commissioner  is  also  responsible  for  determining  the 
policies,  establishing  the  procedures,  and  prescribing  the  forms  for 
requisitioning  supplies,  materials,  and  equipment  fr^ora  the  department's 
stores,  as  well  as  the  other  records  necessary  for  coordinating  and 
controlling  the  storage  and  distribution  of  commodities  as  needed  by 
the  various  organization  units  in  the  department. 

By  law,  it  is  provided  that  the  commissioner  may  sell,  or 
otherwise  dispose  of,  any  property  or  materials  not  required  by  the 
department  provided  the  value  does  not  exceed  $100.   With  the  approval 
of  the  mayor  in  writing,  the  commissioner  may  sell  or  otherwise  dispose 
of  materials  or  property  valued  at  an  amount  not  in  excess  of  $500 

It  is  understood  that  the  disposal  of  materials  or  property 
of  a  value  in  excess  of  $500  requires  the  approval  of  the  City  Council. 

^ •   Scope  of  Supply  Services 

The  principal  activities  of  the  department  with  respect  to 
the  procurement  of  supplies,  materials,  equipment,  and  services  are  to 
determine  requirements;  to  prepare  and  distribute  requisitions  on 
appropriate  forms  to  the  printing  and  supply  departments;  to  issue 
service  orders  direct  to  vendors  selected  to  perform  the  work;  and  to 
arrange  for  the  advertisement  or  negotiation  of  contracts,  their  award, 
and  their  execution  subject  to  the  approval  of  other  government  author- 
ities . 

During  19^7*  the  department  of  public  works  initiated 
approximately  ^762  orders  through  the  printing  and  supply  departments, 
and  1721  service  orders,  and  entered  into  I68  formal  contracts.   It  is 
estimated  that  the  cost  of  all  commodities  and  services  obtained  by 
these  three  means  of  procurement  by  or  for  the  department  amounted  to 
$6,536,019. 

In  19^7*  the  cost  of  supplies,  materials,  and  equipment 
procured  through  the  printing  and  supply  departments  was  about  $672,60^. 
The  approximate  numbers  of  orders  and  expenditures  for  these  purchases 
by  divisions  of  the  department  of  public  works  are  as  follows: 
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Number Expenditures 

Division         of  Orders  Supplies  Materials  Equipment  Total 

Bridge  and  ferry    82^  $  42,266  $  53,7^6  $  25,806  $121,798 

Highway          ibgi  26,^^30  98,785  45,^^5  170,660 

Sanitary          1099  37,503  31,993  15,918  85,414 

Sewer             597  24,169  i  ^8,074  6,26l  38,504 

Water            1151  38,311  1X9,228  98,689  256,228 


i;9, 

JTT7 


Totals  47E2   $15ti,b79  $311,^06   $192,119   $672, b04 

This  tabulation  does  not  include  the  relatively  few  purchases 
of  small  cumulative  cost  as  initifeLted  ty  siich  other  organization  units 
in  the  department  as  the  central  offices  directly  under  the  supervision 
of  the  commissioner.  However,  the  figures  do  include  rec^uisitions  and 
or(^ers  initiated  by  the  central  garage  fot*  purchases  made  in  connection 
with  the  repair  and  maintenance  of  automotive  equipment  assigned  to 
each  division  and  properly  chargeable  to  each  division's  budget. 

Likewise,  the  similar  tabulation  (shown  below)  of  the  approxi- 
mate number  of  service  orders  issued  by  the  department  in  1947  and  the 
approximate  cost  of  the  services  includes  those  services  procured  by 
the  central  garage  for  the  account  of  the  various  divisions  but  excludes 
the  few  services  of  relatively  insignificant  value  procured  by  several 
small  organization  units  of  the  department.   For  the  year  1947,  the 
divisional  distribution  of  service  orders  and  actual  expenditures  made 
for  the  performance  of  those  services  was  approximately  as  follows: 


Numt 

^er  of 

Division 

Serv 

ice  Orders 

Expenditures 

Bridge  and  ferry 

Highway 

Sanitary 

Sewer 

Water 

435 
383 
379 
151 
373 

$  58,791 
80,134 

26,651 
20,621 

122,089 

Totals 

1721 

$308,286 

The  department  entered  into  about  126  advertised  and  42 
negotiated  formal  contracts  during  1947.   The  indicated  face,  or  actual, 
cost  of  these  contractual  services  was  approximately  $5,555,129  of 
which  about  $2,711,088  applied  to  advertised  contracts  and  $2,844,041 
applied  to  negotiated  contracts. 

The  complete  performance  of,  and  all  expenditures  against, 
these  contracts  did  not  in  all  cases  take  place  within  the  calendar 
year.   Basic  data  with  regard  to  the  divisional  distribution  of  these 
contracts  are  as  follows: 
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Division 

Bridge  and 
Highway   - 
Sanitary 
Sever 
Water 

Number 

Advertised  Amount 

ferry     2^    $  2^3,879 

58     1,9^7,189 

3       36,965 

30      323,399 

11      159,656 

126    $2,711,088 

Number 
Negotiated 

21 

12 

5 

Amount 

$ 

607,^35 

2,168,5^^ 
20,050 
i|8,,  012 

$2,8^^,0^1 

Total 

$  2i^3,879 
2,5'^^U624 

2,205,509 
3^'^, ^^9 
207.668 

Totals 

h,2 

$5,555,129 

It  is  estimated  that  about  $^51,239  was  spent  during  the 
winter  of  19^17-19^8  by  the  highway  division  with  respect  to  12  advertised 
contracts  foi?  the  removal  of  snow  at  a  cubic  yard  rate.  Also  17  con- 
tracts were  negotiated  by  the  highway  division  during  the  winter  in 
connection  with  snow  removal  for  which  about  $3^2,601  was  spent. 

The  12  negotiated  contracts  with  respect  to  sanitary  division 
operations  cover  principally  garbage  and  refuse  collection  and  disposal. 

Several  contracts  involved  construction, the  expense  of  which 
chargeable  to  two  or  more  divisions. 

It  has  been  estimated  that  recurring  charges  of  the  department 
during  19^7  amounted  to  approximiately  $971,859-   Recurring  charges  are 
considered  here  to  be  charges  which  are  incurred  by  the  department 
otherwise  than  the  issuance  of  service  orders  or  purchase  orders,  and 
through  formal  contracts.   Generally  such  recurring  charges  in  19^7 
were  those  involved  in  obtaining  electric,  gas^  and  telephone  services. 

The  principal  responsibilities  of  the  department  of  public 
works  with  respect  to  storeskeeping  are  to  determine  policies,  establish 
procedures,  and  prescribe  forms  to  be  used  in  storing,  controlling,  and' 
distributing  supplies,  materials,  and  equipment  as  needed  in  the 
operations  of  the  department. 

Officials  of  the  department  have  estimated  that  approximately 
14^,000  square  feet  of  space  at  18  locations  throughout  the  City  are 
used  to  store  commodities  having  an  estimated  value  of  about  $^35,000. 
These  figures  do  not  include  numerous  other  storage  locations  at  which 
the  space,  number  of  commodities,  and  value  involved,  individually  or 
collectively,  are  relatively  insignificant. 

3 .   Staff  Assigned  to  Requisitioning,  Contracting,  and  Storeskeeping 

The  department  of  public  works  is  composed  of  five  divisions, 
each  of  which  is  charged  with  major  duties  and  responsibilities  with 
respect  to  procurement  and  property  management.   From  functional  and 
operational  standpoints  additional  subdivisions  have  been  established 
which  are  also  significant  in  these  matters.   In  each  such  division  and 
subdivision,  separate  and  relatively  independent  staffs  have  been 
organized  to  handle  supply  and  some  contracting  operations  in  connection 
with  materials,  supplies,  equipment,  and  services  required  by  the 
respective  organization  units. 
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in the  bridge  and  ferry  d 
staffs  engaged  in  similar  procurerae 
to  bridge,  ferry,  and  tunnel  servic 
separate  staffs  for  such  operations 
services.  In  addition,  responsibil 
of  automotive  equipment  charged  to 
been  assigned  to  the  highway  divisi 
garage  service  has  been  established 
assigned  to  all  divisions  and  other 
and  in  line  with  other  decentraliza 
curement  and  stores  operating  staff 


ivision,  there  are  three  separate 

nt  and  stores  operations  with  respect 

es .   The  highway  division  also  has 

for  its  paving  and  street  lighting 
ity  for  the  maintenance  and  repair 
the  department  of  public  works  has 
on.   As  a  consequence,  a  central 
to  care  for  the  automotive  equipment 
organization  units  of  the  department 


tion, 
s . 


the  garage  has  its  own  pro- 


On  the  other  hand,  a  contract  office  has  been  organized  as 
part  of  the  central  offices  of  the  department  and  its  functions  are  to 
centralize  and  coordinate  various  duties,  responsibilities,  and  oper- 
ations common  to  all  operating  organization  units  with  respect  to 
advertising,  awarding,  executing,  distributing,  and  keeping  files  and 
other  records  of  contracts. 


The  employes  of  the  department  engaged  in  the  various  phases 
of  procurement  and  material  management,  their  salaries,  and  estimated 
portions  of  their  time  spent  on  these  operations  were  reported  as 
follows ; 

Approximate  Time 
Spent  Daily 

on  Supply  and  Contract 
Functions  (Percent) 


62 
10 
20 
30 
12 
20 

25 
10 
10 
10 
20 
50 
100 

35 
20 

100 
40 
20 

100 
20 


Annual 

Position 

No. 

Salary 

Bridge  and  Ferry  Division 

1 

Construction  engineer 

$4000 

Design  engineer 

1 

4000 

Tunnel  superintendent 

1 

3900 

Engineer-special  work 

1 

3800 

Executive  clerk 

1 

3700 

Chief  electrician 

1 

3600 

Engineer  -  grade  4 

1 

3500 

Superintendent  of  bridges 

1 

3500 

Engineer  -  grade  3 

2 

3400 

Foreman 

1 

3300 

Master  mechanic 

1 

3300 

Clerk 

1 

3300 

Engineer  -  grade  3 

2 

3200 

Inspector 

2 

3000 

Sub foreman 

1 

2900 

Clerk 

1 

2800 

Stockkeeper 

1 

2600 

Clerk 

1 

2600 

Clerk 

2 

2500 

Yardman 

1 

2350 

Clerk 

1 

2100 

Total 


25 
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Position 
Highway  Division 

Street  Lighting  Service 

Executive  clerk 

Paving  Service 

Foreman 

Clerk 

Laborer 

Total 

Sanitary  Division 

Foreman 

Clerk 

Storeskeeper 

Clerk -stenographer 

Laborers 

Total 

Sever  Division 

Chief  clerk 

Clerk 

Clerk 

Inspector 

Inspector 

Total 

Water  Division 

Inspector 

District  foreman 

Inspector 

Yardmaster 

Clerk 

Clerk 

Storeskeeper 

Clerk 

Clerk 


No 


1 
1 

2 


5 


7 


8 


Annual 
Salary 


$3500 


3300 
3000 
2322 


1 
1 

3300 
2600 

1 
1 

2500 
2^100 

3 

2315 

1 

3700 

1 

2700 

1 

2700 

1 

2800 

i^ 

2600 

1 

3300 

3 

3300 

1 

5000 

1 

3OCO 

1 

2700 

2 

2626 

1 

2500 

1 

2500 

1 

2200 

Approximate  Time 
Spent  Daily 
on  Supply  and  Contract 
Functions  (Percent ) 


50 


33 

100 
100 


10 

100 
100 

50 
50 


10 

100 
10 

50 

100 


100 

5 
100 
100 
100 
100 
100 
100 
100 


Total 


12 
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Position 

Garage  Service 

Superintendent 

Mechanic 

Asst .  storeskeeper 

Bookkeeper 

Clerk 

Chauffeur 

Chauffeur 

Chauffeur 

Clerk 

Clerk 

Total 

Contract  Office 

Chief  clerk 
Clerk-stenographer 

Total 


No 


32 


1 
1 


Annual 
Salary 


1 

$3500 

2 

2633 

1 

2500 

1 

2500 

1 

2500 

13 

2I170 

1 

2470 

9 

2^70 

1 

2390 

1 

J. 

2200 

3500 
2700 


Approximate  Tima 
Spent  Daily 

on  Supply  and  dontract 
Functions  (Percent) 


5 
100 

100 
10 

100 
35 


50 

20 

100 

20 


100 
100 


GRAND  TOTAL 


91 


This  tabulation  does  not  include  time  spent  by  the  commissioner^ 
his  deputy^,  division  heads,  some  staff  engineers,  and  some  other 
personnel  in  connection  with  supply  and  contract  operations.   It  was 
reported  that,  in  many  cases,  it  was  extremely  difficult,  if  not  impos- 
sible, to  make  accurate  estimates.  However,  on  the  basis  of  the  data 
submitted,  it  is  estimated  that  over  $150,000  in  salaries  are  spent 
each  year  in  the  supervision  and  performance  of  these  operations. 

The  relatively  large  number  of  positions  listed  in  connection 
with  the  bridge  and  ferry  division  can  be  attributed  principally  to  the 
fact  that  separate  staffs  for  supply  and  contract  operations  have  been 
organized  for  each  of  the  bridge,  ferry,  and  tunnel  services.   The  13 
chauffeurs  listed  under  the  garage  service  are  charged  with  duties  of 
dispensing  gasoline  and  oil  for  the  automotive  equipment  of  the  depart- 
ment . 

In  the  present  organization  of  the  department,  there  is  no 
one  organization  unit  charged  with  the  responsibility  of  providing  the 
centralized  control  and  coordination  of  the  procurement,  the  stores - 
keeping,  and  the  issue  of  stock  for  or  by  the  various  organization 
units,  to  the  extent  practicable  and  considered  necessary  co  efficient 
material  management.   As  discussed  elsewhere  in  this  report,  some  of 
the  elements  of  centralization  and  coordination  are  found  in  the  oper- 
ations of  the  commissioner's  office  and  of  the  central  garage.   All 
requisitions  for  the  printing  and  supply  departments,  service  orders, 
and  formal  contracts  are  approved  by  the  commissioner  or  his  deputy. 
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It  is  believed  that  there  are  many  functions  and  operations 
which  are,  and  should  be,  decentralized  for  the  efficient  discharge  of 
responsibilities  by  the  various  divisions  and  other  organization  units 
of  the  department.   However,  there  are  also  functions  and  operations 
common  to  all  or  most  organization  units  in  the  department  and  it  is 
highly  desirable  that  such  common'  functions  and  operations  be  governed 
by,  and  administered  according  to,  uniform  policies  and  procedures. 
Definite  lines  of  authority  and  responsibility  should  be  established. 
Provision  should  be  made  for  grouping  specialized  work  and  personnel 
with  specialized  skills  into  a  staff  organization  to  which  can  be 
assigned  responsibility  and  authority  over  such  service  activities  as 
procurement  and  storeskeeping. 

In  line  with  these  principles,  it  is  suggested  that  a  study 
be  made  as  to  the  practicability  and  advisability  of  establishing  a 
centralized  organization  unit  in  the  department  to  which  could  be 
assigned  many  functions  of  procurement  and  storeskeeping  now  widely 
decentralized  and  uncoordinated  throughout  the  various  divisions  and 
other  organization  units. 

With  respect  to  procurement,  a  study  should  be  made  with  a 
view  to  centralizing  and  coordinating  such  work  as  developing  and 
recommending  department  standards  for  supplies,  materials,  equipment, 
and  services;  assisting  in  the  drafting,  preparation,  and  use  of 
standard  requisitions  or  purchase  specifications;  preparing,  checking, 
and  approving  purchase  requisitions,  and  standards;  developing  and 
promoting  the  use  of  purchase  schedules  and  grouping  requirements  so 
that  the  department  may  obtain  the  benefit  of  quantity  prices;  analyzing 
the  requirements  of  the  department  for  each  kind  and  type  of  commodity 
and  promoting  the  use  of  purchase  contracts;  developing  and  maintaining 
liaison  with  the  printing  and  supply  departments;  and  similar  activities 

With  respect  to  stores,  the  suggested  study  should  include 
consideration  of  centralizing  and  coordinating  such  work  as  receiving 
and  analyzing  reports  showing  receipts,  issues,  and  balances  of  all 
storerooms  and  storage  yards  of  the  department;  making  periodic 
inspections  of  stores  as  conditions  warrant;  making  recommendations  as 
to  the  transfer  of  stores,  stores  operations,  and  the  disposal  of 
surplus  or  obsolete  stocks;  developing  and  recommending  standard  pro- 
cedures, policies,  and  forms  for  handling  and  controlling  stores;  and 
directing  the  taking  of  periodic  inventories  of  stocks. 

^ .   Requisitioning 

a.   Determining  Requirements :   In  general,  the  department  of 
public  works  should  determine  the  requirements  for  supplies,  materials, 
and  equipment  according  to  the  record  of  past  experience  and  estimates 
of  anticipated  requirements  furnished  by  the  various  using  organization 
units.  At  many  locations,  current  cumulative  records  are  not  maintained 
of  commodities  purchased  and  used  to  any  great  extent,  stored,  or  kept 
in  stock  in  the  authorized  storerooms  or  storage  yards.   Furthermore, 
there  are  no  specially  prescribed  forms  on  which  to  provide  a  cumulative 
record  of  quantities  of  commodities  purchased  and  used  which  do  not 
clear  through  stores  inventory  records.   Records  of  commodities  in 
this  latter  category  would  also  prove  valuable  in  providing  a  historical 
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basls  and  justification  for  stocking  some  commodities. 

Visits  to  many  storerooms  and  inquiry  of  personnel  respon- 
sible for  inventory  control  has  led  to  the  conclusion  that,  in  many 
instances^,  the  purchase  requirements  of  commodities  is  determined  by 
the  space  arbitrarily  assigned  for  stocks  of  the  commodities.  As  a 
result,  purchases  of  some  commodities  are  initiated  more  frequently 
than  is  necessary  in  relation  to  requirements  and  use.   On  the  other 
hand,  there  are  instances  where  storage  space  is  well-atillzed  and 
proportionately  properly  assigned,  but  is  insufficient  overall  to 
provide  for  the  adequate  storage  of  larger  quantities  to  reduce  the 
number  of  purchase  transactions  necessary  to  maintain  satisfactory 
stock  levels.   Furthermore,  it  should  be  recognized  that  the  department 
is  sometimes  handicapped  or  prevented  from  purchasing  its  requirements 
of  supplies,  materials,  and  equipment  as  a  result  of  limitations  in 
budget  appropriations.   Because  of  limited  funds,  piece-meal  purchases 
must  be  made  in  order  to  avoid  overdrawing  budget  accounts,  pending  the 
possible  transfer  of  unused  funds  from  other  budget  accounts,  or  after 
waiting  to  see  if  conditions  will  be  such  that  other  expenditures  can 
be  deferred  or  canceled  and  the  funds  appropriated  for  proposed  expendi- 
tures can  be  transferred  to  finance  other  purchases. 

In  spite  of  some  conditions  that  may  not  be  within  the  control 
of  the  department  of  public  works,  it  is  believed  that  the  determination 
of  accurate  requirements  and  the  development  of  effective  purchase 
requisition  schedules  would  be  facilitated  greatly  with  effective  records 
In  line  with  these  objectives,  it  is-  recommended  that  a  system  be 
devised  for  securing  the  anticipated  requirements  from  each  using  agency 
and  on  the  basis  of  work  programs  for  the  ensuing  periods.   These  data 
would  also  be  of  value  in  the  determination  of  appropriate  maximum  and 
minimum  inventories  to  be  carried  for  requisitioning  purposes.   Few 
storerooms  in  the  department  now  have  such  records. 

b.   Departmental  Requisitions;   The  basic  documents  used  In 
and  by  the  various  divisions  and  other  organization  units  of  the  depart- 
ment of  public  works  to  initiate  purchases  through  the  printing  and 
supply  departments,  as  well  as  to  procure  services  by  the  issuance  of 
service  orders,  are  referred  to  ss  "warrants,"  "office  requisitions," 
"yard  requisitions,"  and  other  similar  names.  A  detailed  study  of  these 
forms,  as  well  as  of  the  policies  and  procedures  governing  their  use, 
has  resulted  in  some  recommendations  for  improvement  in  the  requisition- 
ing processes  of  the  department. 

Each  division  has  its  own  form  of  requisition.   There  are  also 
requisition  forms  for  the  specific  use  of  some  organization  units 
within  a  division.   The  forms  vary  in  size,  design,  binding,  and  other 
respects.   Some  requisitions  are  prenumbered;  others  are  not.   Some 
bear  the  City  seal;  others  do  not.   In  the  bridge  and  ferry  division, 
separate  requisitions  of  distinctive  color  are  used  for  requisitioning 
services.   In  the  central  offices  of  the  sewer  division,  service  orders 
are  frequently  prepared  directly  from  data  in  engineers'  notebooks. 
It  is  understood  that  the  office  engineers  of  the  water  division 
requisition  services  on  forms  different  from  those  used  by  the  staff  at 
the  main  stores  of  the  division. 
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There  are  numerous  variances  in  the  policies  and  procedures 
governing  the  use  and  distribution  of  these  departmental  requisitions. 
It  was  reported  that  the  staff  at  the  main  yard  of  the  sanitary  division 
use  the  standard  purchase  requisition  form.  Gen.  2,  to  request  the 
purchase  of  commodities  from  the  printing  and  supply  departments,  as 
well  as  to  obtain  services.   This  form  was  designed  and  intended  to  be 
used  exclusively  for  requisitioning  for  purchase  by  and  through  the 
supply  department.   Similarly,  there  are  variances  as  to  the  requirement 
that  the  requisit loner  must  post  on  the  face  of  a  requisition  an 
estimated  price  of  the  commodities  or  services  requested. 

It  is  estimated  that  at  least  5OOO  of  these  departmental 
requisitions  are  prepared  and  distributed  each  year.   The  relative 
extensiveness  and  importance  of  these  operations  indicate  the  need  for 
seeing  to  it  that  the  policies,  procedures,  and  forms  involved  are 
standardized,  simplified,  and  unified  to  the  extent  practicable,  if 
maximum  economies  are  to  be  secured  in  such  matters  as  materials,  time, 
labor,  and  supervision. 

The  use  of  special  requisition  forms  may  possibly  be  required 
with  respect  to  certain  operations  of,  or  some  organization  units  in, 
the  department  of  public  works.   However,  such  except  ions  should  be  kept 
to  an  absolute  minimum.   Th©  expense  of  printing  relatively  small 
quantities  of  numerous  different  requisition  forms  should  be  avoided. 
It  is  believed  that  economies  can  be  attained  by  the  use  of  a  standard 
requisition  form  by  all  or  most  of  the  organization  units  of  the 
department.   Furthermore,  it  is  recommended  that  the  department  standard- 
ize and  unify  the  policies  and  procedures  governing  their  use,  prepa- 
ration and  distribution  to  the  extent  practicable.   These  policies  and 
procedures  should  be  clearly  defined  and  described  in  a  manual,  as 
recommended  elsewhere  in  this  report. 

c.   Purchase  Requisitions;   The  purchase  requisition  form, 
Gen.  2,  is  standard  throughout  the  City.   It  is  used  to  initiate  the 
purchase  of  supplies,  materials,  and  equipment  by  and  through  the 
supply  department.   The  department  of  public  works  has  gained  the 
benefits  resulting  from  the  standardization  of  an  important  form  as  a 
result  of  action  taken  outside  the  department.  As  far  as  could  be 
ascertained,  the  department  is  not  experiencing  any  significant 
difficulties  in  preparing  or  using  this  form.   Inasmuch  as  the  staffs 
at  the  central  offices  of  the  divisions  prepare,  approve,  and  distribute 
purchase  requisitions,  there  is  a  considerable  degree  of  centralized 
control  and  supervision  over  these  operations. 

Although  the  policies  and  procedures  of  the  department  with 
respect  to  purchase  requisitions  are  more  uniform  than  in  the  case  of 
departmental  requisitions,  there  are  some  variances  which,  it  is 
believed,  can  be  eliminated.   For  example,  in  the  garage  service  there 
is  no  clearly  defined  policy  as  to  when  purchase  price  data  on  purchase 
orders  issued  by  the  supply  department  is  to  be  transferred  to  the 
copies  of  supporting  purchase  requisitions  before  distribution  of  the 
latter  to  other  offices. 

In  the  bridge  and  ferry  division,  there  are  variances  in  the 
policy  as  to  the  distribution  of  purchase  requisitions.  It  is  under- 
stood that  the  ferry  and  tunnel  operating  offices  receive  copies  of 
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raost  purchase  requisitions.   But,  with  respect  to  bridge  operations, 
copies  of  purchase  requisitions  are  retained  in  the  central  office  ^^ 
the  division  for  the  reason  that  about  1^  different  distribution  and 
delivery  points  may  be  Involved. 

Further  study  of  these  variances  in  policies  and  procedures 
may  lead  to  greater  uniformity  in  the  department's  requisitioning 
processes  as  well  as  to  a  clearer  understanding  of  the  responsibilities 
and  duties  of  employes  engaged  in  these  operations. 

d.   Printing  and  Stationery  Requisitions:   For  the  prt>curement 
of  printing,  stationery,  and  other  office  supplies  by  or  through  the 
printing  department,  two  standard  forms  are  used  throughout  the  City. 
Each  measures  approximately  6  lA"  x  8  lA"  and  the  forms  are  similar 
in  design.  Requisitions  to  be  used  exclusively  for  the  procurement  of 
printing  supplies  are  white,  and  requisitions  for  stationery  and  other 
office  supplies,  materials,  and  equipment  are  green. 

The  policies  and  procedures  governing  the  initiation,  prepa- 
ration, and  distribution  of  printing  and  stationery  requisitions  are 
substantially  similar  to  those  governing  general  purchase  requisitions. 
A  variance  in  established  policies  is  found  in  the  water  division, 
where  the  stationery  requisition,  or  white  form,  is  used  to  procure  all 
printing,  stationery,  and  office  supplies  from  the  printing  department. 
Apparently,  the  printing  department  has  not  insisted  upon  the  use  of 
the  two  standard  requisition  forms.   If  there  is  justification  for 
using  two  types  of  requisition  forms,  then  established  policies  should 
be  enforced.   Otherwise,  it  may  be  practicable  to  simplify  procurement 
processes  further  by  designing  and  using  a  single  requisition  form. 

Printing  and  stationery  requisitions  are  bound  in  heavy  covers. 
Generally,  these  requisitions  are  prepared  by  hand  in  order  that  the 
division's  copy  may  be  retained  in  the  binding.   In  the  event  of  typings 
it  is  necessary  to  remove  the  requisitions  and  discard  the  bindings 
when  the  supply  is  exhausted.   No  reasons  could  be  determined  which 
would  appear  to  justify  the  expense  of  these  heavy  bindings  and  covers. 
It  is  recommended  that  printing  and  stationery  requisitions  be  supplied 
in  pads  similar  to  the  manner  in  which  purchase  requisitions  are 
supplied. 

5 •   Procurement 

a.   Grouping  Purchase  Requirements:   The  department  of  public 
works  maintains  no  central  warehouse  for  storing  and  distributing 
commodities  on  a  department -wide  basis.   All  divisions  and  several 
other  organization  units  have  storage  facilities  with  respect  to  their 
own  operations.   Under  this  plan  of  stores  management,  there  are  2S  or 
more  department  of  public  works  storerooms  and  storage  yards  located 
throughout  the  City.   It  is  probable  that  most  of  these  storerooms 
carry  some  identical  or  very  similar  commodities. 

The  lack  of  central  receiving  and  storing  facilities  in  the 
department,  the  existing  procurement  forms,  and  other  factors,  make  it 
difficult,  if  not  impossible,  for  the  department  to  group  requirements 
by  consolidating  requisitions  from  all  organization  units  so  as  to 
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provide  for  the  purchase  of  overall  department  requirements  for  a 
commodity  in  a  single  transaction,  with  delivery  to  a  central  location 
and  later  distribution  to  the  storerooms  of  the  various  using  organi- 
zation units.   However,  it  is  believed  that  operations  under  the  existing 
plan  of  decentralized  stores  could  be  improved  considerably  if  the  plan 
were  implemented  to  the  fullest  practicable  extent  by  a  suitable  system 
of  requisitioning  for  purchase  on  schedule.   The  pur^pose  of  such  a 
schedule  is  to  distribute  evenly  over  the  entire  year  the  processes  of 
procurement  and  to  meet  the  requirements  of  the  department  without 
unnecessarily  typing  up  funds.   A  purchasing  schedule  would  not  ohly 
facilitate  the  efficient  functioning  of  the  department,  but  would  also 
permit  the  department  to  take  advantage  of  favorable  market  conditions. 
Casual  requisitioning  for  small  purchases  should  be  avoided  to  the 
fullest  practicable  extent. 

The  supply  department  uses  a  system  for  determining  the 
consolidated  requirements  of  the  City  for  specified  periods  with  respect 
to  selected  classes  or  types  of  commodities.   These  needs  are  contracted 
for  with  deliveries  made  pursuant  to  purchase  orders  covering  the 
requirements  of  individual  using  organization  units.   This  system  of 
procurement  eliminates  some  duplication  of  purchase  negotiations.   The 
department  of  public  works  does  not  use  a  similar  system  for  estimating 
and  requisitioning  other  requirements. 

In  the  absence  of  adequate  inventory  records  at  some  store- 
rooms and  storage  yards,  purchases  are  based  on  a  visual  check  of  stock 
on  hand  and  on  the  familiarity  of  individuals  with  the  rates  of  con- 
sumption.  In  some  cases,  it  has  been  the  custom  of  requisition  stocked 
commodities  for  purchase  on  the  basis  of  seasonal  use  which  may  bear  no 
relationship  to  favorable  market  conditions.   For  some  commodities,  the 
seasonal  requisitioning  for  purchase  may  have  advantages  in  maintaining 
balanced  stock  positions,  in  keeping  storage  space  requirements  at  a 
practicable  minimum,  and  in  avoiding  the  tying;  up  of  department  funds 
unnecessarily.   However,  in  view  of  the  number  and  the  relative  inde- 
pendency of  division  stocks,  it  is  believed  that  increasing  emphasis 
should  be  placed  on  the  use  of  order  cycles  for  regular  and  systematic 
review  of  stock  status,  determination  of  requirements,  purchasing,  and 
other  supply  actions  as  may  be  necessary  to  establish  and  maintain  a 
balanced  stock  position.   The  length  of  order  cycles  should  vary  with 
the  classes  of  commodities  involved.   Some  routine  general  supply 
articles,  of  low  value  or  small  bulk,  required  for  regular  recurring 
maintenance  and  operating  activities  of  the  department  should  be  placed 
on  twelve-month  order  cycles.   Other  articles  of  large  bulk  or  high 
value,  with  no  recurring  usage,  or  subject  to  deterioration  or  obsoles- 
cence, should  be  placed  on  shorter  order  cycles. 

Commodities  purchased  out  of  schedule  should  be  restricted  to 
items  for  which  the  department  has  only  occasional  demand  and  which,  for 
this  reason,  cannot  be  purchased  in  quantities  without  tying  up  the 
funds  of  the  department.   Out-of -schedule  purchasing  increases  excessively 
the  normal  burdens  involved  in  requisitioning  and  purchasing,  and  with 
respect  to  deliveries  and  payments.   Therefore,  if  requisitions  for  the 
same  commodity  are  repeatedly  received  for  out-of -schedule  purchase,  a 
study  should  be  undertaken  to  determine  if  the  purchase  of  the  commodity 
cannot  be  made  more  advantageously  in  larger  quantities. 
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Althoagh  some  progress  has  been  made  in  this  direction,  it  is 
believed  that  appropriate  schedules  have  not,  and  cannot,  be  esta,blished 
to  the  fullest  practicable  extent  unless  better  Inventory  records  are 
provided  and  storage  facilities  are  improved.   Casual  checks  of  the 
quantities  of  commodities  carried  in  stock  are  not  believed  to  be  a 
suitable  basis  for  scheduling  purchases,  since  there  are  numerous  and 
frequently  wide  variances  in  inventory  policies,  storage  facilities,  and 
rates  of  issue  from  stock  as  among  divisions  and  even  a,s  among  store- 
rooms within  divisions.   For  example,  the  central  garage  frequently 
requisitions  for  purchase  on  a  quarterly  basis.  At  the  Albany  Street 
storeroom  of  the  sanitary  division,  is  customary  to  order  commodities 
on  a  monthly  basis,  except  with  respect  to  snow  removal  items  in  which 
case  sufficient  stocks  are  requisitioned  for  purchase  to  last  through- 
out the  winter.  A  similar  monthly  schedule  was  reported  in  operation 
with  respect  to  the  stores  of  the  sewer  division. 

As  substantial  assistance  in  applying  the  foregoing  principles, 
commodities  used  by  the  department  to  any  great  extent  should  be  classi- 
fied into  separate  groups,  commonly  known  as  "commodity  classes." 
Commodities  of  the  same  nature,  ordinarily  procured  from  the  same  sources 
of  supply,  and  scheduled  for  purchase  at  the  same  time  of  the  year, 
should  be  placed  in  the  same  class.   In  the  absence  of  concerted  city- 
wide  action  being  taken  by  the  printing  and  supply  departments,  it  is 
believed  that  the  department  of  public  works  can  make  substantial  improve- 
ments in  its  own  material  management  by  simplifying  and  stabilizing 
these  phases  of  its  supply  system. 

Furthermore,  the  effort  involved  in  classifying  materials, 
supplies,  and  equipment  would  be  justified  for  the  value  and  usefulness 
of  this  classification  in  other  matters  of  material  management.   Such  a 
classification  would  help  in  the  preparation  of  summary  material  reports 
to  division  and  department  management,  in  budgeting,  in  fixing  minimum 
Inventories,  and  in  the  preparation  and  use  of  cost  statements  on  which 
materials,  supplies,  or  equipment  are  shown,  or  should  be  shown,  as 
elements  of  cost.   Warehousing  and  the  issuing  of  commodities  from 
stock  would  also  be  facilitated,  since  classifications  bring  articles 
together  in  homogeneous  groups  for  storage  and  protection  against  damage 
or  deterioration. 

Under  the  present  conditions  of  material  management  in  the 
department,  there  is  insufficient  uniformity  in  Inventory  policies,  and 
the  resulting  purchase  requisition  schedules  make  it  impracticable  to 
provide  for  an  even  distribution  of  the  procurement  workload  throughout 
the  year.  Variances  in  workloads  have  been  the  subject  of  frequent 
comment  by  personnel  engaged  in  processing  requisitions  and  orders. 

b.   Standardizing  Commodities:   Supplies,  materials,  and 
equipment  purchased  for  or  by  the  department  should  be  reduced  to  a 
minimum  of  types,  styles,  and  sizes.   Not  only  is  standardization 
Important  in  the  control  of  quality  and  costs,  but  it  is  also  of  sub- 
stantial value  in  other  phases  of  the  supply  problem,  such  as  purchasing. 
Inspecting,  testing,  storing,  servicing,  and  using  commodities.   Obviously,, 
care  must  be  exercised  to  Insure  that  standardization  is  consistent  with 
the  needs  of  the  operating  organization  units  and  that  effective  com- 
petlve  bidding  is  stimulated  among  vendors. 
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Unless  and  until  the  printing  and  supply  departments,  or 
other  agencies,  take  the  Initiative,  in  standardizing  commodities  on  a 
city-wide  basis,  the  department  of  public  works  can  and  should  take 
effective  action  to  standardize  some  of  the  supplies,  materials,  and 
equipment  used  in  its  own  operations.   The  department  has  made  some 
progress  on  standardization,  particularly  since  the  last  war.   Some 
uniformity  in  automotive  equipment  has  been  achieved  which  has  simpli- 
fied considerably  the  stocking  of  parts  and  the  making  of  repairs. 

On  the  other  hand,  it  was  reported  that  the  efforts  to 
standardize  water  meters  (probably  as  many  as  6  or  more  makes  are  in 
use)  have  not  met  with  much  success.   Department  engineers  consider  a 
certain  make  best,  but  because  it  is  not  the  least  expensive  make, 
difficulties  are  encountered  in  standardizing  on  that  particular  make. 
However,  there  are  several  makes  that  would  be  satisfactory.   It  would 
seem  desirable,  therefore,  to  standardize  on  two  or  three  makes.   Such 
a  course  of  action  would  not  only  bring  the  benefits  of  standardization 
to  the  department's  operations,  but  would  also  retain  the  benefits  of 
completion  that  standardization  on  one  make  would  eliminate. 

It  is  believed  that  specific  legislation  would  assist  in 
clarifying  the  authorities,  duties,  and  responsibilities  of  City 
officials  with  respect  to  seeing  that  a  policy  of  standardization  is 
carried  out  for  maximum  benefit  of  the  City  as  well  as  with  respect 
to  the  establishment  of  policies  governing  acceptance  or  rejection  of 
lowest  bids . 

In  view  of  the  considerable  amount  of  autonomy  possessed  by 
division  heads  in  connection  with  the  selection  of  materials,  supplies, 
and  equipment  for  their  respective  operations,  it  seems  Inevitable 
that,  in  many  cases,  commodities  will  be  requisitioned  for  purchase  on 
the  basis  of  individual  preferences  of  operating  personnel  without 
regard  to  what  is  being  used  in  other  divisions  of  the  department  or  in 
other  departments  of  the  City.  As  in  the  case  of  automotive  equipm.ent, 
it  is  recommended  that  the  department  take  aggressive  action  toward 
standardizing  other  commodities  common  to  all  or  most  divisions  or 
other  organization  units. 

c.   Orders  by  the  Printing  and  Supply  Departments;   Following 
the  issuance  of  appropriate  requisitions  to  the  printing  and  supply 
departments,  the  department  of  public  works  receives  two  copies  of  the 
corresponding  orders.   These  copies  are  designated  as  the  "departmental 
file  copy"  and  the  "receiving  notice  copy,"  respectively, 

Variances  in  the  distribution  of  receiving  copies  of  orders 
Indicate  that  greater  uniformity  in  distribution  would  lead  to  signifi- 
cant Improvements  and  economies  in  reporting  deliveries  of  supplies, 
materials,  and  equipment  at  the  numerous  and  widely  scattered  receiving 
points  in  the  department.   For  example,  it  is  reported  that  receiving 
copies  of  orders  are  not  routed  to  such  delivery  points  as  the  central 
garage  and  the  various  storage  yards  of  the  sanitation,  highway,  sewer, 
and  water  divisions.   Furthermore,  these  are  variances  of  distribution 
within  a  division.   The  ferry  and  tunnel  operations  offices  do  get  the 
receiving  copies  of  orders  and  the  various  bridge  operating  offices 
do  not. 


-20- 


With  few  exceptions;  therefore.  It  Is  the  general  policy  of 
the  department  of  public  works  to  retain  both  copies  of  orders  received 
from  the  printing  and  supply  departments  in  the  central  division  offices 
pending  the  preparation  and  distribution  of  departmental  receiving 
notices.  Gen.  8.   The  data  respecting  deliveries  on  these  receiving 
notices  are  then  transferred  to  the  receiving  copies  of  the  orders, 
which  are  then  routed  to  the  auditing  department  to  serve  as  part  of 
the  permanent  records  supporting  disbursements. 

It  is  believed  that  this  policy  with  respect  to  the 
distribution  of  copies  of  orders  involves  substantial  duplication  of 
effort  in  reporting  and  recording  deliveries.   Many  orders  are  completed 
with  one  shipment.   If  receiving  offices  were  in  possession  of  the 
receiving  copies  of  orders,  and  adequate  inventory  records  were  main- 
tained, it  is  considered  that  the  posting  of  receipts  directly  on   these 
copies  of  the  orders  would  be  adequate  as  far  as  the  central  offices 
of  the  department  of  public  works  and  the  auditing  department  are 
concerned.   This  procedure  would  eliminate  the  necessity  of  preparing 
and  distributing  many  departmental  receiving  notices  and  of  transferring 
the  data  to  the  receiving  copies  of  orders. 

It  is  a  common  and  accepted  practice  in  government  and 
industrial  purchasing  to  route  the  receiving  copies  of  orders  to 
receiving  agents  where  the  commodities  are  to  be  delivered  or  services 
are  to  be  performed.  Under  such  practices  of  distribution,  receiving 
agents  report  receipts  on  the  receiving  copies  of  the  orders  when 
single  deliveries  complete  the  orders.   In  cases  of  partial  deliveries, 
the  receiving  agents  are  required  to  report  such  deliveries  on  what 
are  customarily  referred  to  as  "partial  receiving  reports."  The 
receiving  copies  of  the  orders,  in  such  instances,  are  held  until  final 
deliveries  are  made.   When  final  deliveries  are  made,  the  receiving 
copies  of  the  orders  are  routed  to  central  offices  together  with  the 
final  partial  receiving  reports.   Corresponding  entries  of  deliveries 
are  made  on  Inventory  records. 

It  is  the  opinion  of  officials  of  the  department  of  public 
works  that  excessive  risks  of  loss  or  destruction  are  incurred  in 
routing  copies  of  orders  to  receiving  locations  because  these  papers 
are  essential  to  the  complete  record  of  disbursements.   No  satisfactory 
explanation  could  be  given  as  to  why  there  should  be  any  greater 
incidence  or  risk  of  loss  or  destruction  of  receiving  copies  of  orders 
than  of  copies  of  departmental  receiving  notices. 

In  the  absence  of  adequate  inventory  records  on  which  to  post 
receipts,  the  current  procedure  of  preparing  departmental  receiving 
notices  in  duplicate  automatically  provides  a  copy  of  the  record  reagrd- 
Ing  such  transactions  which  would  be  unobtainable  under  the  procedure 
of  using  receiving  copies  of  orders  to  report  single  complete  deliveries 
or  partial  final  deliveries.   Therefore,  unless  and  until  more  adequate 
inventory  records  are  established  and  maintained,  it  is  unlikely  that 
this  undesirable  duplication  of  effort  can  be  eliminated. 

d.   Service  Orders;   Service  orders  may  be  issued  direct  to 
vendors  by  the  department  of  public  works  without  advertisement  in  the 
City  Record,  without  formal  bids,  and  without  approval  of  the  mayor, 
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provided  the  estimated  cost  of  such  services  in  each  order  is  less 
than  $1000. 

Services  for  which  the  estimated  cost  amounts  to  or  exceeds 
$1000  must  be  ordered  pursuant  to  the  provisions  of  the  City  Charter 
of  1909  (acts  of  1909,  Chapter  ^08),  section  30,  as  amended  by  Chapter 
156,  Acts  of  1939^  which  are  as  follows: 

"Every  officer  or  board  in  charge  of  a  department  in  said 
city  and  every  officer,  board  or  official  of  the  county  of  Suffolk 
having  power  to  incur  obligations  on  behalf  of  said  county  in 
cases  where  said  obligations  are  to  be  paid  for  wholly  from  the 
treasury  of  ^ald  City,  when  authorized  to  erect  a  new  building  or 
to  make  structural  changes  in  an  existing  building,  shall  make 
contracts  therefor,  not  exceeding  five,  each  contract  to   be  subject 
to  the  approval  of  the  mayor;  and  when  about  to  do  any  vjork  or  to 
make  any  purchase,  the  estimated  cost  of  which  alone,  or  in 
conjunction  with  other  similar  work  or  purchase  which  might 
properly  be  included  in  the  same  contract,  amounts  to  or  exceeds 
one  thousand  dollars,  shall,  unless  the  mayor  gives  written 
authority  to  do  otherwise,  invite  proposals  therefor  by  advertise- 
ments in  the  City  Record.   Such  advertisements  shall  state  the 
time  and  place  for  opening  the  proposals  in  answer  to  said 
advertisement,  and  shall  reserve  the  right  to  the  officer,  board 
or  official  to  reject  any  or  all  proposals.   No  authority  to 
dispense  with  advertising  shall  be  given  by  the  mayor  unless  the 
said  officer,  board  or  official  furnishes  him  with  a  signed  state- 
ment which  shall  be  published  in  the  City  Record  giving  in  detail 
the  reasons  for  not  inviting  bids  by  advertisement." 

Services  for  which  the  estimated  cost  amounts  to  or  exceeds 
$2000  must  be  ordered  by  the  use  of  written  contracts  with  approval 
of  the  mayor  in  writing  affixed  thereto.   Provisions  of  the  law  govern- 
ing formal  contracts  are  discussed  elsewhere  in  this  report . 

As  a  general  rule,  service  orders  are  initiated  in  the 
department  of  public  works  on  the  basis  of  approved  departmental 
requisitions.   It  was  reported  that  some  service  orders  are  prepared 
in  the  sewer  division  without  such  precedent  formal  authorization. 
Data  in  engineers'  notebooks  are  transcribed  directly  to  service  order 
forms.   Except  for  a  special  form  and  color  of  requisition  used  in  the 
bridge  and  ferry  division,  no  distinctive  type  of  requisition  is  used 
to  initiate  the  issuance  of  service  orders  by  the  department  of  public 
works  . 

Considering  that  the  department  placed  about  1721  service 
orders  in  19^7  for  services  valued  at  approximately  $308,286,  it  is 
evident  that  the  department  of  public  works  is  responsible  for  a 
substantial  amount  of  direct  procurement,  which  provides  important 
comparison  with  the  corresponding  purchasing  activities  of  the  printing 
and  supply  departments.   As  a  consequence,  a  detailed  study  of  the 
policies  and  procedures  involved  in  ordering  services  was  undertaken. 
Certain  of  the  policies  and  procedures  established  by  the  department 
with  respect  to  service  orders  provide  the  basis  for  additional  comment 
and  specific  recommendations  for  improvement. 
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As  in  the  case  of  orders  Issued  by  the  printing  and  supply 
departments,  there  are  several  variances  in  the  policies  and  procedures 
in  the  department  for  distributing  copies  of  service  orders  to  the 
organization  units  which  requisitioned  the  services.   It  is  believed 
that  greater  uniformity  is  desirable  and  practicable  in  the  distribution 
of  copies.   The  principal  benefits  to  be  gained  lie  in  increasing  the 
efficiency  of,  and  reducing  duplication  of,  effort  in  the  reporting  of 
deliveries  of  commodities  and  in  the  checking  of  performance  under  such 
orders.   In  some  cases,  the  organization  units  requisitioning  services 
receive  the  "supply  department"  copy  of  service  orders,  as  this  copy  is 
no  longer  routed  to  that  department.   But,  as  in  the  case  of  distribut- 
ing copies  of  other  orders,  there  is  room  for  improvement  in  the 
policies  and  procedures  with  respect  to  distributing  file  and  receiving 
notice  copies  of  service  orders. 

For  the  purpose  of  exercising  a  considerable  degree  of  cen- 
tralized control  and  supervision  over  securing  bids  and  selecting 
vendors,  it  is  required  that  these  operations  must  be  reviewed  and 
approved  by  the  commissioner  or  his  deputy.   In  other  words,  the  com- 
missioner or  his  deputy  assumes  the  customary  duties,  responsibilities, 
and  prerogatives  of  a  purchasing  agent  or  director  of  purchases.   There 
is  evidence,  particularly  with  respect  to  the  procurement  of  services 
for  augmenting  garage  operations,,  that  improvements  have  been  made  in 
the  selection  of  vendors  and  that  reductions  in  cost  have  been  effected 
as  a  result  of  this  centralized  control. 

In  emergencies  the  necessity  of  conserving  time  and  property, 
as  well  as  of  avoiding  or  miniraizing  interruptions  of  services,  may 
require  that  vendors  be  selected  without  attempting  to  secure  competitive 
bids.   In  other  cases,  competitive  bidding  may  not  achieve  the  objective 
of  reducing  costs  and  may  unduly  hamper  procurement  when  the  labor  and 
materials  involved  are  subject  to  legal  monopoly  or  standard  trade 
costs.   These  factors  are  Involved  in  ordering  street  lighting  services 
and  services  from  common  carriers.   There  are  also  other  situations  in 
which  it  may  be  justified  to  issue  orders  to  a  contractor,  without  com- 
petitive bidding,  for  services  in  connection  with  repairing,  altering, 
adjusting,  or  extending  work  previously  performed  by  that  contractor 
under  a  formal  contract.   These  considerations  frequently  are  involved 
in  the  operations  of  all  divisions  and  particularly  with  respect  to 
bridges,  sewer  systems,  and  water  lines.   Obviously,  in  the  case  of 
services  of  relatively  small  value,  the  time,  detail,  and  expense  of 
securing  competitive  bids  may  not  be  desirable  or  practicable. 

There  is  evidence  to  support  the  announced  policy  of  the 
department  of  endeavoring  to  keep  confirming  orders  at  a  practicable 
minimum.   It  was  reported  that  about  I65O  orders  were  issued  in  19^7  on 
a  confirming  basis  by  the  supply  department  on  behalf  of  the  department 
of  public  works.   This  represents  about  J?^   percent  of  all  supply  depart- 
ment orders.   However,  approximately  1450,  or  88  percent,  of  these 
confirming  orders  covered  purchases  of  automotive  and  water  meter  parts, 
the  stocking  of  which  may  be  impracticable.   It  is  believed  that,  in 
practice,  this  policy  with  respect  to  confirming  orders  has  been  enforced 
effectively  in  view  of  the  numerous  emergencies  that  can  and  do  arise 
in  the  operations  of  the  department.   The  formulation  of  such  a  policy 
and  its  enforcement  is  realized  by  the  department's  management  as 
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essential  for  implementing  effectively  the  broad,  overall  policies  of 
procurement  and  material  management . 

Although  the  law  does  not  require  advertisements  for  bids 
with  respect  to  services  estimated  to  cost  less  than  $1000,  it  is 
good  policy  to  seek  at  least  competitive  informal  bids  wherever  practi- 
cable.  There  is  evidence  that  the  department  of  public  works  has  done 
this  in  many  cases,  but  it  is  doubtful  that  the  practice  is  adhered  to 
consistently. 

It  has  been  reported  that  of  about  1721  service  orders  issued 
by  the  department  during  19^7>  approximately  1040,  or  60  percent,  were 
issued  without  advertising  for  bids.   In  some  cases,  competitive  bids 
are  procured  in  writing  and  these  papers  provide  a  record  of  the  means 
by  which  the  vendors  were  selected.   On  the  other  hand,  bids  are 
obtained  frequently  by  telephone  and  it  was  reported  that,  in  many  such 
instances,  no  record  was  kept  of  the  telephone  bids  received.   It  is 
believed  that  the  department  can  strengthen  its  position  in  this  type 
of  procurement  by  clarifying  its  policies  and  procedures  with  respect 
to  securing,  recording,  and  using  informal  bids  as  well  as  to  provide 
a  form  on  which  telephone  bids  can  be  posted,  acted  upon,  and  filed. 
Telephone  bids  should  be  confined  to  real  emergencies  and  to  services 
of  relatively  small  value  or  subject  to  standard  charges. 

It  is  believed  that  the  provisions  of  the  law  governing  the 
placing  of  service  orders,  cited  earlier  in  this  report,  need  redrafting 
to  provide  greater  flexibility  and  to  eliminate  some  ambiguities  and 
impracticable  restrictions.   In  the  meantime,  however,  it  seems  to  be 
the  clear  responsibility  of  the  department  of  public  works  to  see  that 
its  service  orders  are  placed  in  accordance  with  the  letter  and  spirit 
of  the  law.   In  substance,  this  means  that  service  orders  are  not  to 
be  split  in  evasion  of  the  law  nor  are  waivers  of  advertising  to  be 
requested  and  granted  except  for  good  and  sufficient  cause.   Some 
criticism  of  the  department  has  been  made  along  these  lines.   The 
department  should  be  in  a  better  position  to  defend  its  actions  or 
correct  faulty  practices  by  improving  techniques  in  the  selection  of 
vendors  and  by  maintaining  better  records.   It  is  also  suggested  that 
a  city-wide  study  be  undertaken  to  determine  the  changes  which  should 
be  made  in  the  laws  governing  the  placing  of  orders  and  contracts  and 
the  acceptance  of  bids  to  improve  procurement  policies  and  procedures. 

e.   Contracts :   The  department  of  public  works  uses  several 
forms  of  preprinted  contract  forms  incorporating  specifications  and 
other  provisions  specifically  relating  to  its  own  operations.   These 
forms  cover  such  services  as  paving,  sewerage  works  activities,  layi.. 
and  relaying  water  pipes,  cleaning  catch-basins,  resurfacing,  and  the 
like.   Another  preprinted  contract  form,  known  as  the  ''B"  form,  is 
used  in  contracting  for  services  or  construction  of  a  more  general, 
diversified  nature.   The  provisions  of  this  contract  have  been  drafted 
with  a  view  to  providing  universal  or  more  general  application. 

Essential  parts  of  these  formal  contracts  such  as  information 
for  bidders,  general  terms  of  proposals,  contract  forms,  corporate 
resolutions,  and  bonds  are  printed  on  good  quality  paper  and  bound  with 
durable  covers.   Space  is  provided  for  convenient  attachment  of 
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advertisements  and  for  the  incorporation  of  additional  descriptions 
or  specifications* 

Chapter  I|.l8,  Acts  of  I89O,  as  amended  by  chapter  1$6 ,   Acts 
of  1939, provides: 

"Section  1|.   Every  officer  or  board  in  charge  of  a  depart- 
ment in  said  city,  when  authorized  to  erect  a  new  building  or  to 
make  structural  changes  therein,  shall  make  contracts  therefor, 
not  exceeding  five,  each  contract  to  be  subject  to  the  approval  of 
the  mayor;  and  when  about  to  do  any  work  or  to  make  any  purchase, 
the  estimated  cost  of  which  amounts  to  or  exceeds  tv/o  thousand 
dollars,  shall,  unless  the  mayor  gives  a  written  authority  to  do 
otherv/ise,  invite  proposals  therefor  by  advertisements  in  not  more 
than "four  daily  newspapers  published  in  said  city,  such  advertise- 
ments to  state  the  time  and  place  for  opening  the  proposals  in 
answer  to  said  advertisements,  and  reserving  in  such  invitations" 
the  right  to  the  officer  or  board  to  reject  any  or  all  proposals. 

"Section  5»   Every  proposal  for  doing  such  work  or  making 
such  sale  shall  be  accompanied  by  a  suitable  bond,  certified  check 
or  certificate  of  deposit,  for  the  faithful  performance  of  such 
proposal,  and  all  such  proposals  shall  be  kept  by  the  officer  or 
board  inviting  the  same,  and  shall  be  open  to  public  inspection 
after  said  proposals  have  been  accepted  or  rejected. 

"Section  6.   All  contracts  made  by  any  department  of  the  city 
of  Boston  or  by  any  officer,  board  or  official  of  the  coijnty  of 
Suffolk  having  power  to  incur  obligations  on  behalf  of  said  county 
in  cases  when  said  obligations  are  to  bo  paid  for  wholly  from  the 
treasury  of  the  city  of  Boston,  shall  v/henever  the  amount  involved 
is  two  thousand  dollars  or  more,  be  in  v/riting,  and  no  such  con- 
tract shall  be  deemed  to  have  been  made  or  executed  until  the  ap- 
proval of  the  mayor  in  writing  is  affixed  thereto.   All  such  con- 
tracts shall  be  accompanied  by  a  suitable  bond  or  deposit  of  money 
or  other  security  for  the  faithful  performance  of  such  contracts, 
and  such  bonds  or  other  security  shall  be  deposited  with  the  city 
auditor  until  the  contract  has  been  carried  out  in  all  respects; 
and  no  such  contract  shall  be  altered  except  oj   a  written  agree- 
ment of  the  contractor,  the  sureties  on  his  or  their  bond,  and  the 
officer,  board  or  official  making  the  contract,  with  the  approval 
of  the  mayor  affixed  thereto." 

Except  for  emergencies,  and  some  special  appropriations,  the 
projects  for  v;hich  it  is  intended  to  award  contracts  are  set  forth  in 
proposed  budgets.  Following  approval  of  the  budgets,  it  is  the  responsi- 
bility of  division  heads  to  schedule  the  com.pletion  of  the  projects 
subject  to  the  review  and  approval  of  the  commissioner  or  his  deputy. 
This  schedule  is  governed  principally  by  such  factors  as  the  season  aid 
the  "availability  of  contract  forces,  as  well  as  by  the  availability  of 
adequate  supervisory  and  inspection  personnel  of  the  department  of 
public  works  to  oversee  the  administration  and  performance  of  the 
contracts. 

A  nominal  charge  is  made  for  sets  of  proposals,  contracts, 
plans,  specifications,  and  the  like,  v/hen  they  are  distributed  at  the 
request  of  prospective  contractors.   It  is  considered  that  the  policy 
with  respect  to  charges  and  their  amount  is  reasonable  in  view  of  the 
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cost  involved  in  preparing,  advertising,  and  distributing  these 
contract  forms  and  related  papers.  A  record  of  the  names  and  addresses 
of  contr';.ctors  requesting  and  receiving  contract  forms  and  other  data 
is  maintained.  Also,  a  record  is  kept  of  those  to  whom  copies  of 
advertisements  are  mailed  fbr  the  purpose  of  stimulating  greater 
interest  and  vider  competitive  bidding.   Such  mailings  are  made  particu- 
larly in  cases  of  highly  specialized  work,  such^as  boring  machine  and 
marine  operations. 

A  detailed  study  of  the  procedures  involved  in  contracting 
processes  was  undertaken.  It  is  considered  that  they  are  reasonably 
effective  and  efficient  in  view  of  the  necessary  series  of  reviews, 
approvals,  signatures,  and  the  distribution  of  contracts  to  the  various 
offices  of  the  City  government  as  required  by  law  to  provide  for  the 
overall  administration  of,  and  the  disbursements  under,  contracts. 

A  contract  office  has  been  established  which  consists  of  two 
employes  directly  responsible  to  the  commissioner  or  his  deputy  as 
part  of  the  central  administrative  offices  of  the  department.   This 
office  provides  desirable  centralization  of,  and  effective  supervision 
over,  many  administrative  details  in  contracting  processes,  such  as 
advertising  for  bids;  depositing,  opening,  and  reading  bids;  preparing 
bid  summaries;  routing  correspondence  and  forms  relating  to  the  review 
and  approval  of  contracts;  preparing  and  distributing  contracts;  and 
similar  matters. 

Certain  policies  and  practices  of  the  department  in  connection 
with  contracts  appear  to  justify  further  comment  and  recommendations 
for  Improvement, 

As  a  general  rule,  the  department  adheres  to  the  policy  of 
accepting  lowest  bids.  However,  there  are  occasions  when  the  lowest 
bid  may  not  be  the  best  bid,  considering  the  quality  of  work  required 
and  the  responsibility  of  the  bidder.   In  accepting  higher  bids,  the 
department  may  be  subject  to  criticism,  although  so  far  as  could  be 
determined,  the  law  does  not  require  acceptance  of  lowest  bids.   New 
or  untried  vendors  create  problems  in  determining  their  responsibility 
and  qualifications  to  perform  satisfactorily  under  contracts  awarded 
on  lowest  bids.   Since  lowest  bids,  quality  considered,  are  but  partial 
fulfillment  of  the  requirements  for  establishing  rights  to  receive 
awards,  the  determination  of  any  bidder's  responsibility  and  quali- 
fications is  an  administrative  duty  in  the  discharge  of  which  discretion- 
ary power  is  concomitant  with  the  responsibility.   In  order  to  give 
effect  to  accepted  principles  of  equal  opportunity  and  of  free  and  open 
competition,  the  determination  of  a  bidder's  responsibility  and  quali- 
fications, or  his  lack  of  them,  should  not  be  arbitrarily  made,  but 
should  be  based  on  experience  or  pertinent  evidence  to  support  a  finding 
as  to  the  bidder's  responsibility.   It  is  considered  that  the  burden 
is  upon  officials  of  the  department  of  public  works  to  show  that  every 
reasonable  effort  was  made  to  procure  evidence  of  responsibility  or 
the  lack  of  it  and  that  the  finding  or  administrative  determination  is 
not  based  on  irrelevant  considerations. 

It  is  believed  that  the  department  can  improve  its  position 
with  respect  to  contractual  services  and  increase  public  confidence  in 
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its  awards  by  demonstrating  its  adherence  to  these  principles  through 
giving  wider  publicity  to  the  reasons  for  accepting  or  rejecting  bids. 
Recently,  executive  approval  was  requested  to  award  contracts  to  other 
then  the  lowest  bidders  with,  no  accompanying  explanation, as  to  why  the 
lowest  bids  should  be  rejected.   The  rejections  of  lowest  bidders 
appeared  to  be  defensible,  but  tide   reasons  were  not  submitted  for 
executive  review  and  approval  until  inquiry  was  made  as  to  the  validity 
of  the  recommended  awards. 

Other  criticisms  have  been  directed  at  the  department  of 
public  works  relating  the  efficacy  of  contracting  for  the  services  of 
outside  contractors  on  such  operations  as  garbage  collection,  snow 
removal,  and  street  cleaning.  At  least  parts  of  these  operations  are 
normally  performed  by  City  forces.   Evaluating  the  necessity  or 
desirability  of  these  practices  requires  a  technical  analysis  of  costs, 
equipment,  personnel,  engineering,  and  other  administrative  and  operating 
matters  which  are  considered  beyond  the  scope  of  this  report  but  which 
are  presented  in  other  reports  prepared  specifically  with  respect  to 
the  organizations  and  services  involved. 

In  connection  with  collection  and  disposal  of  garbage  and 
refuse, "it  is  believed  that  the  contracts  are  advertised  or  negotiated 
too  close  "to   the  expiration  of  existing  contracts  and  that  the  . 
contracts  cover  too  short  a  period  of  time.   Normally,  these  contracts 
run  for  a  calendar  year  and  are  awarded  very  late  in  the  preceding 
year.   If  the  contracts  were  awarded  during  the  preceding  summer,  nev; 
contractors  would  be  in  a  better  position  to  equip  and  organize  them- 
selves for  the  rigors  of  winter  operations.   If  contract  periods  were 
longer,  such  as  five  years,  it  is  believed  that  greater  competition 
would  be  brought  about  and  better  service  probably  would  prevail 
because  the  relatively  long  terra  of  such  contracts  would  encourage  and 
justify  the  purchase  of  more  suitable  equipment. 

Elsewhere  in  this  report  it  is  stated  that  approximately  42 
contracts  were  negotiated  during  19^7  ior   services  involving  an 
estimated  expenditure  of  approximately  $2,844,041.  About  25  percent 
of  these  contracts  accounted  for  approximately  50  percent  of  total 
amount.   Officials  of  the  department  of  public  works  recognize  that 
negotiated  contracts  appear  to  be  contrary  to  the  tra'""  -ional  govern- 
mental method  of  securing  public  bids  intended  to  safeguard  the  public 
interest  against  discrimination,  high  costs,  and  inferior  quality.   In 
some  cases,  the  department  is  handicapped  in  applying  the  principles 
of  competitive  bidding  by  virtue  of  the  fact  that  with  respect  to  the 
operations,  such  as  marine  repairs,  there  are  insufficient  numbers  of 
prospective  contractors  with  suitably  trained  personnel  or  adequate 
facilities  and  equipment  to  perform  the  services  required. 

In  other  instances,  certain  operations  may  involve  the 
application  of  manpower  and  equipment  in  such  a  way  that  competitive 
bidding  would  be  unlikely  either  to  reduce  costs  or  to  provide  suitable 
contractors  in  sufficient  numbers  with  adequate  labor  and  equipment  to 
meet  requirements.   Such  a  situation  is  said  to  exist  in  coping  with 
the  essential  plowing  and  removal  of  snow,  particularly  in  the  event 
of  severe  storms  such  as  occurred  last  winter.   As  a  consequence,  the 
department  has  found  it  necessary  to  establish  standard  contract  rates 
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v/hich  would  be  attractive  to  a  sufficient  number  of  contractors 
qualified  for  the  efficient  removal  of  heavy  snov/fall^. 

Still  other  circumstances  which  are  said  to  justify 
negotiation  arise  in  connection  v/ith  patch-paving  work.   For  several 
years,  patch-paving  requirements  have  been  negotiated  with  the  same 
contractor.   It  is  the  opinion  of  officials  in  the  department  of 
public  works  that  even  thoiigh  patch-paving  work  probably  coiild  be 
procured  at  less  initial  cost  b^^  competitive  bidding,  this  method 
of  procurement  would  not  be  as  economical  in  the  long  run  as  negoti- 
ation.  Years  of  experience  were  said  to  show  that  by  negotiation 
of  the  contracts,  the  department  has  been  able  to  procure  xmtch- 
paving  of  excellent  quality,  performed  by  a  contractor  of  high  in- 
tegrity and  complete  reliability,  and  at  a  reasonable  cost. 

The  unusual  requirements  in  v/af  time  stimulated  the  use 
of  negotiated  contracts  as  perhaps  the  only  wa;/  in  v/hich  some  needs 
could  be  obtained.   Negotiated  contracts  do  not  necessarily  imply  a 
lack  of  competition,  but  they  do  servo  to  remove  some  of  the  emphasis 
on  price  as  the  principal "factor  in  awarding  contracts.   In  fact, 
negotiation  may  be  the  most  effective  method  of  contracting  for 
certain  requirements  and  Linder  such  terms  as  are  to  the  best  ad- 
vantage of  the  City,   The  negotiation  of  contracts  to  m-cot  real 
emergencies  is  justified  in  view  of  the  time  normally  required  to 
advertise  for  bids,  make  av/ards,  and  execute  contracts. 

It  is  believed,  hov/ever,  that  the  intent  and  spirit  of 
the  laws  relating  to  City  contracts  are  such  that,  v/henever  practic- 
able, public,  competitive  bids  should  be  secured  and  used  in  award- 
ing those  contracts.   Negotiating  contracts  without  the  benefit  of 
public,  competitive  bidding  is  considered  an  alternative,  but  ex- 
ceptional, method  of  proc^Jirement ,   Therefore,  it  is  believed  that 
department  heads  and  other  government  officials  involved  in  the 
av/ard  and  execution  of  negotiated  contracts  have  the  responsibility 
of  shov/ing  that  contracts  resulting  from  negotiations  are  in  the 
best  interests  of  the  City,   It  is  apparent  that  the  department  has 
not  assumed  the  responsibility  of  show^ing  conclusively  that  its 
negotiated  contracts  are  in  the  best  interests  of  the  City, 

f.   Miscellaneous  Procurement  T.latters;   Ina.smuch  as  at 
least  one  other  department  in  the  City  has  definite  policies  for' 
the  procurement  of  commodities  or  services  from  petty  cash  funds, 
it  is  deemed  advisable  to  mention  this  method  of  procuj?ement  briefly 
in  connection  with  the  study  of  the  department  of  public  works.   In 
spite  of  the  relative  volume  and  value  of  purchases  by  or  for  the 
department  and  the  essentiality  of  its  services  to  the  City,  there 
are  so  few  cash  purchases  that  they  are  insignificant. 

No  special  form  has  been  devised  by  the  department  of  public 
v/orks  for  its  own  use,  or  by  the  printing  or  supply  departments  for 
City-wide  use,  in  canceling  or  amending  a  purchase  requisition  after 
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distribution.   Such  action  is  taken  orally  or  by  letters  and  memoranda. 
Although  oral  cancellations  or  amendments  should  be  eliminated;  it  is 
questionable  that  a  study  would  demonstrate  the  advisability  of  develop' 
int  standard  forms  by  the  department  of  public  works  for  interdepart- 
mental use.   It  is  believed  that  good  procurement  practices  would 
support  the  development  of  such  a  form  for  City-wide  use  in  the  cancel- 
lation or  modification  of  service  orders. 

Exceptional  obscurity  appears  to  exist  in  connection  with 
defining  duties  and  responsibilities  for  the  follow-up  of  orders. 
Apparently^  the  supply  department  performs  some  follow-up  function 
with  respect  to  the  orders  which  it  issues.   However,  it  is  reported 
that  this  function  is  frequently  delegated  to  personnel  of  the  depart- 
mental of  public  works.  Also,  it  has  been  reported  that  supply  depart- 
ment orders  are  followed  up  directly  with  vendors  without  prior  notice 
to,  or  permission  being  secured  from  the  supply  department.   This  is 
an  important  function  of  procurement  agencies  and,  therefore,  the 
policies  and  procedures  in  connection  with  such  function  should  be  more 
clearly  defined.  A  similar  condition  prevails  in  connection  with  the 
follow-up  of  service  orders  issued  by  the  department  of  public  works, 
and  the  situation  needs  clarification. 
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6.  Receiving  Procedures 


a.  Receiving:  Notices;   The  departmental  receiving  notice 
form,  Gen.  8,  is  used  throughout  the  City.   It  is  designed  in 
general  accord  with  accepted  standards  in  government  purchasing 
procedure.   Prepared  in  duplicate  by  receiving  agents,  the  number 
of  copies  distributed  is  kept  at  a  practicable  minimum.  The  form 
is  used  both  to  report  deliveries  against  purchase  orders  and  the 
performance  of  work  against  service  orders, 

A  count  of  these  reports  prepared  and  distributed  by 
the  department  of  public  works  in  19^7  showed  tJiat  there  were 
approximately  9000  deliveries  in  completing  about  6^83  purchase 
and  service  orders.   Suggestions  for  reducing  the  number  of  these 
receiving  notices  to  be  prepared  and  distributed  by  reporting 
single  and  complete  deliveries  on  the  receiving  copies  of  orders 
are  made  elsewhere  in  this  report. 

In  spite  of  the  fact  that  a  manual  prepared  by  the 
auditing  department  has  specified  uniform  policies  and  procedures 
for  preparing  and  distributing  departmental  receiving  notices, 
the  department  of  public  works  has  varied  practices  with  respect 
to  its  internal  operations.   For  example,  in  the  highway  division, 
it  was  reported  that  foremen  of  the  paving  service  do  not  always 
prepare  departmental  receiving  notices  to  report  the  performance 
of  work  under  service  orders.   These  foremen  visit  the  central 
office  of  the  division  at  least  once  each  week.  During  such 
visits,  it  is  customary  for  the  foremen  to  make  delivery  and  per- 
formance reports  directly  on  the  receiving  copies  of  service 
orders.   In  some  cases,  foremen  may  approve  and  sign  invoices  for 
services  performed  in  lieu  of  preparing  and  signing  receipts  on 
copies  of  orders  or  on  departmental  receiving  notices.  Similar 
policies  and  procedures  were  described  as  being  in  effect  in  some 
organization  units  in  the  sewer  and  water  divisions. 

It  is  believed  that  these  variances  in  the  methods  of 
reporting  deliveries  of  commodities  and  the  performance  of  service 
should  be  eliminated  or  reduced  to  the  extent  practicable.   The 
benefits  to  be  gained  from  a  system  involving  more  consistent  and 
uniform  records  should  outweigh  conveniences  in  oral  reports, 
which  increase  opportunities  for  errors  in  transcription, 

b.  Inspection  and  Testing;:   Supplies,  materials,  and 
equipment  purchased  through  the  printing  and  supply  departments 
are  subject  to  some  informal  inspection  for  condition  and  quality 
at  the  time  of  delivery.   The  signature  of  the  persons  actually 
receiving  the  commodities  and  the  preprinted  certification  on  de- 
partmental receiving  notices  are  intended  to  specify  the  duties  of, 
and  fix  responsibilities  for,  ascertaining  that  purchase  descrip- 
tions and  specifications  have  been  complied  with  by  vendors. 
Inasmuch  as  many  receiving  agents  of  the  department  of  public 
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works  do  not  have  copies  of  the  orders  issued  by  the  printing  and 
supply  departments,  or  copies  of  service  orders,  they  must  rely 
on  descriptions  in  copies  of  requisitions.   This  situation  requires 
an  assumption  that  descriptions  and  specifications  in  requisitions 
and  corresponding  orders  are  identical  or  similar  in  all  important 
details.  Also.receiv.i.ng  agents  may  not  be  qualified  to  make  in- 
spections, or  to  perform  tests,  for  ascertaining  that  the  com- 
modities received  are  in  accord  with  purchase  descriptions  and 
specifications. 

The  department  of  public  v/orks  rarely  tests,  or  causes 
to  be  tested,  any  supplies,  materials,  or  equipment  procured 
through  the  printing  and  supply  departments.   These  procurement 
agencies  are  relied  upon  to  order  the  requisitioned  commodities 
from  reliable  sources  and  upon  such  affidavits,  warranties,  and 
Certificates  from  vendors  regarding  conformity  v/ith  purchase  des- 
criptions and  specifications  as  the  printing  and  supply  depart- 
ments, in  the  exercise  of  good  judgment,  may  require. 

Technical  specifications  seldom  are  used  by  the  depart- 
ment of  public  works  in  purchasing  commodities  or  services  of 
relatively  small  value  which  are  obtained  througn  the  use  of  ser- 
vice orders.  Such  specifications  are  used  principally  in  the 
department's  service  orders  and  formal  contracts  covering  con- 
struction work  for  the  purpose  of  assuring  acceptable  quality  and 
practicable  standardization.  These  specifications  involve  such 
matters  as  materials,  design,  and  construction  as  prepared  by 
federal  or  state  agencies  and  engineering  societies.   In  some  in- 
stances, specifications  developed  by  recognized  authorities  are 
modified  in  order  to  meet  special  requirements  of  the  City  and 
standards  considered  advisable  by  the  department's  engineers. 

In  the  development  and  use  of  standard  contract  forms 
with  respect  to  the  specific  operations  of  the  several  divisions, 
and  other  contract  forms  of  more  general  application  to  mis- 
cellaneous work  that  may  be  required  by  the  department  of  public 
works,  it  is  considered  that  the  use  of  technical  specifications 
is  reasonably  extensive  and  effective.   However,  with  regard  to 
specifications  for  commodities,  it  is  believed  that  the  department 
can  improve  its  material  management  by  adopting  and  using  specifi- 
cations leading  to  greater  standardization,  for  insuring  that  all 
vendors  bid  on  the  same  basis,  for  making  adequate  tests  and  in- 
spections practicable,  and  the  like. 

In  some  divisions,  it  was  found  that  inspectors  charged 
with  the  duty  of  making  inspections  and  reporting  receipts  are 
permitted  to  communicate  their  findings  orally.   Based  on  these 
oral  reports  departmental  receiving  notices.  Gen.  8,  are  prepared 
by  the  staffs  at  central  offices  or  at  the  various  operating  yards. 
One  reason  given  for  this  practice  was  that  inspectors  should  not 
be  required  to  spend  their  time  doing  "paper  work."   Such  practice 
is  followed,  it  was  reported,  in  the  bridge  and  ferry  division  and 
in  the  street  lighting  service  of  the  paving  division.   The 


opportunities  for  error  in  receiving  and  transcribing  oral  reports 
of  inspections,  tests,  and  deliveries  are  obvious,  and  the  practice 
should  be  discontinued. 

Formal  inspection  reports  are  not  used  throughout  the 
department.   Some  formal  reports  have  been  designed  and  arc  used 
in  some  divisions,  such  as  the  highv/ay  division  in  connection  v/ith 
the  administration  of  contracts  for  the  plowing  or  removal  of 
snow.   It  is  believed  that  other  formal  inspection  reports  are 
desirable  as  a  means  for  controlling  the  activities  of  inspectors 
and  providing  better  records  of  important  construction  and  materials 
used.   Therefore,  it  is  recommended  that  the  department  of  public 
v/orks  undertake  a  study  of  inspection  practices  and  requirements 
with  a  view  to  extending  the  use  of  formal  inspection  reports. 

It  is  understood  that  formerly  a  testing  laboratory  was 
maintained  in  the  highway  division  and  supported  jointly  by  funds 
a\railable  to  the  department  of  public  works  and  the  fire  department, 
A  review  of  the  laboratory's  activities  indicated  that  the  fire 
department  was  by  far  the  greater  user  of  its  personnel  and  facili- 
ties. As  a  consequence,  tlie  laboratory  was  disbanded. 

At  the  present  time,  the  sewer  division  maintains  a  test- 
ing laboratory  having  four  employes  with  an  annual  payroll  of 
$10,5+50,   Its  function  is  to  make  field  tests  of  sewer  construction 
materials  furnished  by  contractors,  to  take  samples  and  to  make 
test  cylinders  of  all  concrete  used  by  all  divisions  of  the  depart^ 
ment,  to  make  weekly  tests  of  sand  and  stone  and  to  make  tension 
tests  of  cement  taken  from  ready  mixed  concrete  at  sources  of  manu- 
facture. Samples  of  sewage  are  taken  by  this  laboratory  staff  for 
test  by  the  state  department  of  health.   It  was  reported  that  dur- 
ing the  winter  months,  when  testing  is  at  a  minimum,  the  laboratory 
inspectors  are  employed  in  snov/  removal  operations.   Other  in- 
spections of  contract  materials,  such  as  cast  iron  fittings, 
structural  steel,  and  asphalt,  are  made  at  the  source  of  manu- 
facture.  It  \^as   reported  that  the  department  is  expecting  delivery 
of  a  compression  testing  machine  for  testing  concrete  cylinders, 
thereby  reducing  or  eliminating  the  use  of  state  laboratories. 

It  was  reported  that  the  water  division  employes  two 
inspectors  at  annual  salaries  of  ^^300  and  $3000,  respectively, 
for  checking  cast  iron  pipe  and  composition  castings  at  the  foundries 
before  acceptance  by  the  division. 

Private  laboratories  are  used  for  supervising  the  selec- 
tion and  testing  of  samples  of  concrete  and  asphalt  mixes.   During 
19^+7,  about  ^^,000  tons  of  asphalt  and  25,000  cubic  yards  of  ready - 
mixed  concrete  were  sampled  and  tested  at  a  cost  of  about  .i^l8,200. 
Other  tests  by  private  laboratories  cost  about  $1^700,      Over  2000 
samples  were  selected  and  tested.   There  v/ere  few  rejections. 
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Inasmuch  as  the  department  spent  over  $20,000  last  year 
for  outside  tests  and  inspections,  it  is  recommended  that  con- 
sideration be  given  to  increasing  testing  facilities  and  equipment 
within  the  department  and  that  a  central  organization  unit  be 
established  and  staffed  with  qualified  material  testers  and  in- 
spectors to  serve  the  entire  department.   Furthermore,  it  may  be 
advisable  to  undertake  a  study  for  the  purpose  of  determining  the 
advisability  of  establishing  a  central  testing  and  inspecting 
organization  and  facilities  to  perform  some  of  these  functions  and 
activities  on  a  City-wide  basis.   It  is  probable  that  it  v;ould  be 
to  the  advantage  of  the  City  to  contract  for  inspections  tliat  must 
be  made  at  the  source  of  the  material,  such  as  in  the  case  of  cast 
iron  water  pipe, 

7 •   Invoice  Payment  Procedures 

The  City  does  not  use  a  standard  invoice  form,  but 
requires  vendors  to  submit  their  invoices  in  triplicate,  With 
respect  to  certain  oper'ations,  such  as  for  the  ploi/ing  or  removal 
of  snow,  the  department  has  designed  and  requires  contractors  to 
use  special  forms  of  invoices.   It  is  the  announced  policy  of  the 
department  to  approve  and  transmit  invoices  and  corresponding 
receiving  records  to  the  auditing  department  as  quickly  as  prac- 
ticable where  cash  discounts  for  prompt  payment  are  involved. 

However,  study  of  this  matter  appears  to  show  variances 
in  the  practices  of  division  central  offices.   In  some  offices, 
invoices  involving  such  discounts  are  processed  and  routed  to  the 
auditing  department  on  a  day-to-day  basis.   In  other  offices,  it 
was  reported  that  cash  discount  invoices  are  routed  to  the  auditing 
department  once  each  week  as  compared  with  once  each  month  or 
tv/ice  a  month  for  other  invoices  involving  no  cash  discounts. 
Furthermore,  there  are  indications  that  drafts  for  payment  are 
prepared  which  take  cash  discounts  even  though  the  periods  for 
taking  such  discounts  have  expired. 

It  is  a  common  abuse  of  the  discount  privilege  for  buyers 
to  deduct  cash  discounts  after  the  discount  periods  have  expired. 
Such  practices  frequently  prejudice  the  good  will  of  vendors  and 
result  in  correspondingly  higher  bids.   In  many  cases,  the  depart- 
ment of  public  works  cannot  be  held  responsible  for  delays  in  ap- 
proving raid  routing  invoices  to  the  auditing  department  for  payment. 
Vendors  frequently  contribute  to  delays  in  payment  by  not  laailing 
their  invoices  to  the  proper  offices  or  by  failing  to  comply  with 
other  specific  instructions.   In  addition,  there  may  be  delays  in 
disbursement  processes  after  invoices  have  been  properly  and 
promptly  approved  and  routed  for  payment,   Hov/ever,  it  is  the  duty 
and  responsibility  of  the  department  of  public  works  to  see  to  it 
that  inspections  and  tests  are  made  promptly,  that  deliveries  of 
commodities  and  performances  of  services  are  accepted  v/ithout 
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unnecossary  delay,  and  that  all  documents  involved  in  such  tran- 
sactions are  handled  as  expeditiously  as  practicable.   In  line  with 
these  objectives,  standard  practice  instructions  should  be  pre- 
pared and  enforced  throughout  the  department. 

Although  the  printing  and  supply  departments  are  res- 
ponsible for  obtaining  cash,  trade,  or  other  discounts  with  res- 
pect to  purchases  they  make  in  behalf  of  City  agencies,  the 
department  of  public  works  is  responsible  for  this  aspect  of  pro- 
curement with  respect  to  service  orders  and  formal  contracts. 
The  service  order  form  provides  a  space  in  v.-hich  the  terms  govern- 
ing the  transaction,  such  as  cash  discounts  and  data  with  respect 
to  transportation  charges,  are  to  be  entered  by  the  departm.ent  or 
other  agency  issuing  the  order. 

The  department  of  public  works  makes  no  concerted  and 
consistent  effort  to  procure  these  data  from  vendors  prior  to  is* 
suing  service  orders  or  entering  into  formal  contracts.   The 
essential  purpose  of  a  cash  discount  is  to  induce  prompt  paym.ent. 
Nevertheless,  cash  as  well  as  other  discounts  effect  the  net  cost 
of  commodities  or  services  and  it  is  believed  that  the  department 
should  give  more  attention  to  securing  and  entering  discounts  on 
service  orders  and  formal  contracts.   Now,  it  is  the  custom  of  the 
department  to  ignore  this  element  of  procurement  in  most  bids  and 
negotiations.   If  and  when  vendors  allow  cash  discounts  on  their 
invoices,  the  benefit  is  acknov/ledged  by  special  handling  and 
routing  of  invoices  to  put  them  in  line  for  payment  ahead  of  other 
invoices.   It  is  believed  that  additional  discounts  could  be  pro- 
cured and  greater  savings  would  be  made  by  the  City  if  the  depart- 
ment of  public  works  would  take  more  aggressive  action  in  this 
regard. 

There  are  numerous  forms  used  by  the  department  in  ap- 
proving invoices  for  payment,  summarizing  transmittals,  and  request- 
ing payment.   Generally,  they  are  divided  into  tv/o  types.   One 
type  is  used  for  invoices  involving  cash  discounts  and  the  other 
type  is  used  for  all  invoices  involving  no  cash  discounts  for 
prompt  payment.   Several  of  these  forms  are  printed  for  the  ex- 
clusive use  of  divisions  and  even  for  services  v;ithin  a  division 
such  as  the  paving  and  tunnel  services.   It  is  recommended  that 
such  special  forms  be  eliminated  and  that  standard  forms  be  designed 
and  used  which  are  suitable  for  all  divisions  or  other  organization 
units  in  the  department. 

There  are  many  variances  in  policies  with  respect  to  the 
routing  of  invoices  for  approval  and  the  intradepartraental  dis- 
tribution of  copies  of  invoices.   For  example,  invoices  covering 
purchases  for  the  bridge  service  were  reported  to  be  approved  in 
the  bridge  and  ferry  division's  central  offices,  whereas  invoices 
with  respect  to  procurement  for  the  ferry  and  tunnel  services  are 
approved  by  operating  personnel.   The  distribution  of  file  copies 
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of  invoices  are  subject  to  similar  variances.  It  is  believed  that 
more  uniformity  is  desirable  and  practical  in  regard  to  distribut- 
ing and  approving  invoices, 

8 .  Storeskeepin^  and  Property  Control 

a.   Storage  Facilities:   The  department  of  public  works 
has  18  principal  locations  at  which  commodities  are  stocked.   The 
value  of  these  stores  is  estimated  at  about  r^^35,000.  All  storage 
yards  and  storerooms  are  owned  by  the  City  with  the  exception  of 
land  at  the  Gibson  Street  stores  for  which  a  nominal  rent  is  paid. 
The  total  space  utilized  for  the  storage  is  over  1^+^,000  square 
feet.  A  tabulation  showing  these  approximate  data  is  presented  as 
follows : 


Location 

Bridf^c  and  Ferry  Division 

650  Albany  Street 
Lev/is  St.,  East  Boston 
128  and  308  North  Street 


Highway  Division 

101  Southampton  Street 
253-255  Adams  St.,  Dorchester 

Sanitary  Division 

650  Albany  Street 

Sewer  Division 

Albany  Street 

Child  St,  (Uest  Roxbury) 

Gibson  St.  (Dorchester) 

lA^estern  Ave.  (Brighton) 

Main  Drainage  Yard 

Calf  Pasture  Pumping  Station 

VJater  Division 

710  Albany  Street 
58  Gibson  Street  (Dorchester) 
11  Child  St.  (Jamaica  Plain) 
315  Western  Ave.  (Brighton) 

Central  Garage 

Highland  St,  (Roxbury) 
62^  Albany  Street 

Totals 


Area 

rio.  of 

(aq.    Ft.) 

Commodities 

Value 

3,^+89 

3,099 

835 

65 
2500 

729 

$     8,500 

1^,000 

7,200 

5^,^27 
3,600 

112 

10 

9,000 
9,700 

2,7^^ 

18J+3 

20,000 

2,270 
^■,U2l+ 

2,693 
659 

1,900 
^-00 

81 
72 

110 
11 
25 

271 

5,000 
6,500 

8,800 
1,500 
2,800 
5,000 

58 , 600 

1,590 

750 

700 

987 
27 
27 
19 

29^,600 
1,^00 
3,500 
7,500 

1,012 

1,5^0 

389 
h2 

23,331 
6,717 

1^-^,732 

S^35,0^f8 
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This  tabulation  does  not  include  numerous  other  loca- 
tions where  small  quantities  of  supplies,  materials,  and  equipment 
are  stored  to  meet  the  daily  requirements  of  relatively  small 
operating  units.   Such  stores  consist  of  office  supplies  in  various 
offices  and  small  quantities  of  sand,  gravel,  cement,  asphalt, 
pipe,  and  the  like,  scattered  at  strategic  locations  throughout 
the  City.   It  was  reported  that  individually  or  collectively  the 
quantities  and  values  of  these  commodities  are  relatively  insig- 
nificant, 

While  stores  of  supplies,  materials,  or  equipment  are  not 
money,  they  do  represent  substantial  investments  of  even  greater 
value  because  the  commodities  have  been  stored  and  are  available 
for  use  by  the  department.   Therefore,  it  is  of  great  importance 
that  these  values  be  recognized  and  safeguarded.   For  this  reason, 
orderly  and  safe  storeskeeping  is  important. 

Inspections  of  most  storage  facilities  of  the  depart- 
ment disclosed  several  instances  of  inadequate  shelving,  bins, 
racks,  and  other  means  for  storage.  At  some  locations,  it  is  con- 
sidered that  facilities  are  lacking  for  the  proper  location,  ar- 
rangement, or  safeguard  of  valuable  articles  of  considerable  utility 
to  almost  anyone.   Also,  it  is  believed,  some  articles  are  in- 
adequately protected  against  damage  or  deterioration. 

Some  storage  areas  appear  to  be  too  large  for  the  com- 
modities contained  therein  provided  sufficient  attention  is  given 
to  proper  arrangement  and  the  elimination  of  obsolete  or  scrap 
articles.  Some  storage  areas  appear  to  be  too  small  and,  as  a 
result,  logical  and  orderly  arrangement  is  difficult  or  impossible, 
and  more  storage  locations  are  used  than  are  desirable  for  main- 
taining adequate  inventory  and  issue  controls  of  the  commodities 
involved. 

Relatively  good  storerooms  are  maintained  by  the  ferry 
service  and  at  the  central  yard  of  the  water  division.   The  number 
of  com.  .odities  and  the  value  of  stocks  at  these  locations  rep- 
resent extremes  in  the  department's  stores  system.   On  the  other 
hand,  it  is  believed  that  rather  poor  storerooms  are  maintained 
at  the  central  garage  and  at  the  central  yards  of  the  highv/ay, 
sanitary,  and  sewer  divisions. 

Some  factors  affecting  poor  storage  conditions  may  not 
be  wholly  within  the  power  of  the  department's  m.anagement  to  cor- 
rect.  In  some  instances,  storage  facilities  are  so  definitely 
limited  as  to  space,  are  in  such  a  state  of  disrepair  or  are  so 
unsuitable  for  storage  purposes  as  to  require  substantial  building 
or  renovating  programs.   The  management  of  the  department  seems 
to  be  aware  of  such  deficiencies  but  apparently  has  been  unable  to 
procure  the  necessary  funds  to  make  substantial  long-term  expan- 
sions or  improvements.   Lack  of  space  is  probably  the  principal 
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problem  of  the  tunnel  and  central  {j^avcigQ   services,  and  providing 
additional  space  for  well-integrated  storage  facilities  would  be 
expensive,  although  unquestionably  necessary,  for  more  efficient 
operations.  Run-dovm  or  unsuitable  storage  facilities  contribute 
raaterially  to  the  poor  storeskeeping  operations  in  other  organiza- 
tion units  of  the  department, 

^»   Personnel:   It  has  been  reported  that  another  im- 
portant reason  for  unsatisfactory  storeskeeping  is  tlie  lack  of 
trained  personnel.   There  is  evidence  to  support  this  statement. 
The  best  storerooms  appear  to  be  operated  and  maintained  by  the 
best  trained  and  most  conscientious  personnel.   It  is  believed 
that  the  department  generally,  and  some  divisions  particularly, 
have  not  taken  sufficient  initiative  to  recruit,  promote  or  train 
suitable  personnel  for  storeskeeping  operations.   Furthermore,  it 
is  believed  that  good  housekeeping,  irrespective  of  technical  train- 
ing in  material  management,  is  largely  a  matter  of  discipline.   In 
some  instances,  reasonable  effort,  thought,  and  ingenuity  on  the 
part  of  storeskeepors  would  result  in  considerably  improved  storage 
conditions.   Neatness  provides  an  essential  basis  for  efficiency. 
Therefore,  it  is  recommended  that  the  department  establish  reason- 
able standards  of  good  housekeeping  and  provide  for  their  enforce- 
ment by  the  execution  of  a  suitable  program  for  systematic  in- 
spections. 

There  is  another  factor  that  affects  some  of  the  rela- 
tively poor  stores  management  operations  in  the  department.   There 
are  indications  that  personnel  assigned  duties  and  responsibilities 
with  respect  to  stores  operations  are  also  charged  v/ith  duties  and 
responsibilities  for  other  operations  which  conflict  v/ith  the  time 
and  energy  requirements  essential  for  stores  management.   The 
adverse  effects  on  efficiency  and  morale  are  obvious.   Such  a 
situation  is  believed  to  exist  in  the  sanitary  division. 

In  the  present  organization  of  the  department,  there  is 
no  one  unit  charged  with  the  responsibilities  of  providing  cen- 
tralized control  over  stores  and  other  property.  Such  control  as 
does  exist  is  divided  on  an  operational  basis  among  trie  various 
divisions  and  other  organization  units  of  the  department.   It  is 
unlikely  that  efficient  central  storage  could  be  provided  without 
prohibitive  cost,   Furtherm.ore,  there  are  many  advantages  of  the 
present  system  for  the  decentralization  of  stores,  provided  suitable 
controls  are  established  and  maintained  to  achieve  necessary  co- 
ordinated material  management.  Further  detailed  study  of  the 
problem  may  indicate  the  need  for  laore  centralization  of  controls, 
supervision,  and  records.   In  any  event,  some  of  the  controls  and 
records  considered  essential  to  efficient  storeskeeping  are  lacking 
and,  in  other  cases,  the  controls  and  records  tliat  do  exist  appear 
to  be  loose  or  not  very  effective, 

c.   Records :  Certain  storerooms  have  relatively  good 
stock  records.   As  it  would  be  expected,  they  are  found  wliere  there 
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are  the  best  facilities  and  porsonnel.   The  records  of  the  central 
garage  are  newly  designed  and  recently  installed  and  should  assist 
considerably  in  improving  stores  operations,  even  though  storage 
facilities  are  inadequate.  The  central  storeroom  of  the  sanitary 
division  has  relatively  good  forms  for  posting  and  arranging  data 
for  use  in  the  control  of  inventories  and  issues,  but  these  records 
have  not  been  kept  up-to-date.   Reasons  for  this  deficiency  include 
poor  storage  facilities,  comparatively  heavy  activity  in  deliveries 
and  issues,  and  lack  of  sufficient  personnel.  Some  storage  rooms 
and  yards  have  virtually  no  permanent  records  or  have  records  of 
insufficient  comprehensiveness  to  provide  the  necessary  data  for 
efficient  stores  management.   Such  conditions  are  believed  to  exist 
in  varying  degrees  with  respect  to  the  stores  of  the  bridge  service, 
and  the  sewer  and  highway  divisions. 

The  policies  and  practices  of  organization  units  of  the 
department  in  maintaining  comprehensive  perpetual  inventories 
also  vary.  The  water  division  maintains  perpetual  inventory 
records  and  they  appear  to  be  reasonably  effective.   In  general, 
the  stores  management  of  the  water  division  is  superior  to  that  of 
other  organization  units  in  the  department.  The  sewer  division 
maintains  comprehensive  records  of  stores  at  its  central  office 
although  the  complete  effectiveness  of  these  records  probably  is 
mitigated  by  the  absence  of  poor  quality  of  controls  and  records 
at  stores  locations. 

Practically  all  divisions  and  other  organization  units 
have  established  policies,  procedures,  and  forms  with  respect  to 
daily,  monthly,  or  other  periodic  reports  to  central  executive  and 
administrative  offices  on  stock  movements.   These  reports  vary 
considerably  in  their  comprehensiveness  and  as  to  the  purposes  for 
which  they  are  used.  For  example,  the  paving  service  of  the  high- 
way division  uses  a  form  for  reporting  stocks  and  issues  of  tools 
and  materials  on  a  monthly  basis,  which  should  provide  the  means 
for  exercising  effective  control  over  inventories,  issues,  and 
purchases.   This  report  is  supplemented  by  an  abbreviated  district 
report  of  materials,  supplies,  and  equipment  received  and  trans- 
ferred daily.   The  other  divisions  have  sim.ilar  systems  and,  in 
some  cases,  the  supplies,  materials,  and  equipment  used  on  specific 
jobs  or  v/ork  projects  are  reported  on  special  forms  to  provide 
a  basis  for  determining  costs  and  performance. 

It  is  known  that  soiie  stores  have  not  had  a  complete 
audit  for  several  years.   In  some  cases,  there  are  iiisuificient 
stock  and  cost  records  from  which  losses  by  fire  could  be  as- 
certained with  any  reasonable  accuracy.   To  comply  with  requests 
for  stock  data  it  was  necessary  for  some  organization  units  to 
take  physical  inventories,   v/ithout  sutiable  cost  records,  the 
determination  of  stock  values  required  considerable  research  or 
rough  estimations  of  cost.   Furthermore,  the  lack  of  adequate  in- 
ventory records  and  of  the  periodic  taking  of  inventories  results 
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in  unsatisfactory  accountability  for  property  in  controlling  or 
oliriinating  unauthorized  issues  from  stock  or  thefts. 

By  count  or  estimation,  it  was  reported  that  over  9000 
deliveries  to  stores  were  made  in  19^f-7  and  that  issues  from  stock 
amounted  to  over  7500  during  the  same  period.  The  sewer  division 
reported  that  no  stores  requisition  was  employed  to  authorize 
issues  from  stock.  Such  issues  arc  reported  to  the  central 
offices  of  the  division  where  data  with  respect  to  such  activities 
are  posted  on  a  permanent  card  file  record  for  each  commodity 
carried  in  stock.  Furthermore,  there  are  numerous  forms  of  stock 
requisitions  in  use.   Not  only  do  divisions  have  separate  formes 
requiring  special  printing,  but  there  are  also  several  requisition 
forms  within  a  division. 

Complete  stock  records  are  necessary  to  the  effective 
operation  of  any  storage  system.   In  order  to  facilitate  the 
operation  of  an  adequate  requisitioning  and  procurement  system, 
these  records  should  include  stores  and  inventory  records  for 
each  commodity  and  records  of  the  consumption  of  these  commodities 
by  each  of  the  various  using  agencies  in  the  department.  Such 
records  are  the  basis  for  estimating  and  grouping  requirements 
for  volume  purchasing  and  for  the  prompt  replacement  of  commodities 
when  minimum  inventories  have  been  reached. 

Perpetual  inventory  records  should  be  maintained  for 
all  stores  and  should  be  checked  by  periodic  audits.  With  cen- 
tralized inventory  control,  minor  storerooms  may  bo  controlled 
with  less  comprehensive  records.   It  is  sometimes  preferable  to 
maihtain  these  records  in  the  central  offices  of  the  divisions  or 
of  the  department  as  a  whole.  Elsev/here  in  this  report,  it  is 
Suggested  that  a  study  be  made  with  a  viev;  to  determining  the 
benefits  to  be  gained  from,  and  the  practicability  of,  providing 
facilities  and  staff  for  achieving  greater  centralization  of  con- 
trol and  supervision  of  stores,  for  improving  coordination  in 
stores  operations  and  management  among  the  organization  units  of 
the  department,  and  for  establishing  more  uniform  policies  and 
procedures  as  well  as  standardization  in  forms.  As  discussed  in 
connection  with  other  operations,  the  extensive  autonomy  granted 
to  the  various  operating  organization  units  v/ithin  the  department, 
while  probably  necessary,  has  also  provided  the  basis  for  what  is 
believed  to  be  excessive  and  unnecessary  variances  in  policies, 
procedures,  and  forms. 

During  19^7,  transfers  of  supplies,  materials,  or  equip- 
ment within  the  department  were  reported  to  number  approximately 
122  with  a  total  value  of  about  $6,700,   Transfers  to  other  depart- 
ments or  agencies  of  the  City  government  were  reported  to  number 
about  18  of  a  total  value  of  approximately  $200,   So  far  as  could 
be  ascertained,  no  transfers  from  other  organization  units  of  the 
City  government  were  made  to  the  department  of  public  works.  Ex- 
clusive of  automotive  equipment,  the  department  reported  that  53 
sales  were  effected  in  the  amount  of  about  $3^^-00.   Tlie  garage 
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servicG  reported  that  over  150  pieces  of  automotive  equipnent, 
for  which  about  ;$6l5  500  was  realized,  were  traded  in  on  new  pur- 
chases.  It  was  reported  that  during  ^19^7,  no  property  v/as  dis- 
posed of  by  gift  or  distruction, 

d.   Property  Control;  V/ith  respect  to  inventory  and 
accountability  records  for  non- expendable  equipment,  it  v/as  as- 
certained that  there  are  such  records  on  a  division  basis  for 
property  owned  by  the  department.   Some  office  equipment  is  under 
the  jurisdiction  of  the  public  buildings  department  which  pre- 
sumably maintains  records  of  such  equipment.   In  some  divisions, 
these  records  are  maintained  at  the  central  offices,  as  in  the 
case  of  the  highway  division,  and  in  others  at  main  store  offices, 
such  as  in  the  water  division. 

It  is  believed  that  much  can  be  done  tov/ard  improving 
policies,  procedures,  and  records  v/ithin  the  department  with  res- 
pect to  the  acquisition,  custody,  care,  and  maintenance  of  property 
and  the  accounting  and  record-keeping  involved.   Some  progress 
along  these  lines  has  been  made  by  the  garage  service  in  connection 
with  automotive  equipment.   There  is  need  for  form.ulating  and 
establishing  more  uniform  policies,  procedures,  and  records  v/hich 
achieve  such  objectives  as  proper  classification  and  identification 
of  all  fixed  property  and  equipment,  periodic  inspections  for 
adequate  maintenance  or  repair,  annual  complete  physical  inventory, 
and  the  like. 

9.  Manual  for  Standardizing  Procurement  Procedures 

In  cooperation  with  the  various  departments  and  other 
agencies  concerned,  the  auditing  department  has  established  basic 
policies  and  procedures  and  has  prescribed  several  forms,  for 
controlling  disbursements  by  the  City  and  for  coordinating  pro- 
curement and  contract  processes.   These  matters  have  been  put  in 
writing  and  distributed  in  manual  form.   The  latest  formal  manual 
is  dated  November  15,  193^,  with  a  view  to  putting  the  outlined 
policies  and  procedures  and  the  prescribed  forms  into  effect  on 
January  1,  1935.  Amendments  and  subsequent  explanations  or  in- 
structions were  mimeographed  and  presumably  were  distributed  to 
the  recipients  of  the  original  printed  manual. 

The  use  of  such  a  manual  is  highly  desirable  in  that  it 
assists  materially  in  making  procurement  and  disbursement  processes 
uniform  throughout  the  Cit^;-.  A  manual  is  a  convenient  device  for 
defining  responsibilities;  for  describing  and  explaining  established 
policies  and  procedures;  and  for  prescribing  the  design  and  use  of 
forms.   It  is  equally  important  that  the  manual  bo  kept  up-to-date 
by  seeing  that  all  amendments  are  distributed  to  all  concerned; 
that  superseded  instructions  and  forms  are  canceled;  and  that  the 
instructions  at  all  times  are  being  follcv/cd  and  are  truly  des- 
criptive of  the  policies,  procedures,  and  forms  in  effect. 


A  study  of  this  nanual  and  comparison  of  it  v/ith  current 
policies,  procedures,  and  forms  shows  that  the  manual  needs  sub- 
stantial, formal  revision.   In  view  of  its  City-wide  application 
and  value,  it  is  recomiiiended  that  responsibilities  be  defined  and 
procedures  be  established  and  carried  out  for  the  effective  con- 
trol and  maintenance  of  the  manual*  An  exiiploye  of  the  auditing 
department  should  be  assigned  the  responsibility  for  the  distribu- 
tion of  the  manual  and  amendments.  He  should  maintain  a  correct 
master  copy  at  all  times  and  should  see  that  copies  in  the  hands 
of  City  employes  are  correct.   Copies  of  the  manual  should  be 
numbered  consecutively  from  1  up,  and  a  record  should  be  maintained 
showing  for  each  copy  issued,  the  name  of  tlio  employe  to  whom  it 
was  issued,  the  department,  agency,  or  office  in  v/hich  the  employe 
is  located,  and  the  date  of  issuance.  At  the  time  amendments  are 
distributed,  superseded  copies  should  be  collected  and  destroyed. 
Specific  policies,  procedures,  and  schedules  should  be  established 
and  observed  for  the  incorporation  of  all  amendments  in  the  printed 
manual. 

In  order  to  facilitate  conformity  of  actual  operations 
to  those  described  and  explained  in  the  manual  and  in  order  to 
encourage  cooperation  for  improving  operations, the  responsibilities 
of  the  heads  of  departments,  agencies,  or  offices  concerned  should 
be  defined  clearly  and  it  should  be  also  prescribed  that  periodic 
checks  be  made  to  ascertain  whether  employes  to  v/hom  manuals  have 
been  issued  have  copies  on  hand,  and  that  such  employes  observe 
the  rules, 

V/ith  employes  numbering  approximately  2^00  and  annual 
expenditures  of  about  $13,7^3)919,  it  is  evident  that  the  depart- 
ment of  public  works  is  a  major  organization  unit  of  the  City 
government.   From  data  presented  in  this  report,  it  is  also  ap- 
parent that  procurement  and  stores  operations  by  or  for  the  depart- 
ment should  be  coordinated  with  such  other  organization  units  as 
the  auditing,  printing,  and  supply  departments  and  among  the  various 
divisions  and  other  organization  units  within  the  department  of 
public  works. 

As  indicated  elsewhere  in  this  report,  there  are  niomercus 
instances  where  it  is  believed  that  efficiency  can  be  improved 
and  savings  effected  by  unifying  policies,  standardizing  procedures, 
and  consolidating  forms.  Administrative  control  with  respect  to 
procurement  and  stores  operations  would  be  moru  effective  if  stan- 
dards are  committed  to  writing.   Therefore,  it  is  recommended  that 
the  department  of  public  works  prepare  and  use  a  manual  describing 
and  explaining  the  established  policies,  procedures,  and  forms 
of  the  department  with  respect  to  the  control  of  the  acquisition, 
custody,  operation,  care,  and  inaintenance  of  property,  as  v;ell  as 
contracting  for,  and  administering  the  performance  of,  contractual 
services,  together  with  the  accounting  and  record-keeping  involvc^d 
in  these  activities. 
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